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Introduction 

F. WILLIAM SUMMERS 

ONEOF THE MOST persistent and perplexing problems 
of recent years has been the governance of the large and complex social 
organizations which have developed to provide the goods and services 
demanded by an expanding society. Much attention has been focused on 
the design of organizational forms which might avoid some of the disad- 
vantages of the traditional military/industrial (hierarchical) models. An 
almost equal amount of attention has been devolted to examining the na- 
ture of individual behavior in complex organizations (the behaviorist 
approach). 
Underlying these investigations and explorations has been a series of 
myths which are themselves largely untested and unverified. Among these 
myths are: 
Agencies of government, be they libraries or tax offices, are inherently 
inefficient and will inevitably replace accomplishment of purpose with 
maintenance of the organization as the major goal if left alone. 
Private agencies, especially those involved in production, are inherently 
efficient because of the necessity to maintain a profit, and are the 
models which should be used to measure government activity. 
Management theories and methods developed for the control and gov- 
ernance of production are directly applicable to the control and gov- 
ernance of government activities. 
is the purpose of this issue to examine the impact of these myths upon 
libraries and library services in a number of areas and over a relatively 
recent time period. 
The plan of the issue is relatively simple, proceeding from the examina- 
tion of several rather general questions to the examination of governance 
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in particular situations. In this latter instance the papers are arranged in 
a roughly hierarchical order descending from the national to local levels 
of service. 
Charles Curran’s paper examines trends which are apparent in the 
governance of a variety of public organizations and relates these trends 
to libraries. His paper is designed to set the stage for the more detailed 
examination of library organizations which follows. 
Certainly one of the more significant forces affecting social organiza- 
tions in the last twenty years has been the search for equity on the part of 
various minority groups. Michelle Rudy examines the impact of the equity 
movement on library governance and concludes that while participation 
may have increased, it has not necessarily had a significant impact on 
library governance. 
A major force affecting libraries for the past quarter-century has been 
the impact of federal dollars -and the federal regulations and priorities 
which have accompanied these funds -on local libraries. At this moment, 
and certainly until the conclusion of the White House conference, discus- 
sion will be focused on the role of federal support of libraries. Ernest R. 
DeProspo joins a small group of writers in suggesting that broad-based 
“aid” from the federal government must be replaced by carefully designed 
programs with clearly articulated policies. He also suggests that the time 
has long passed for the states to be asked to address seriously their respon- 
sibilities for establishing, funding and regulating library systems. 
The first paper addressing governance in the context of a particular set 
of libraries is that of Russell Shank and Elaine Sloan, and it is appropri- 
ately concerned with libraries at the national level. Shank and Sloan re- 
view the legislative, policy and coordinating bases of national libraries and 
conclude that there is not a clearly established national policy, despite 
definite need and great pressure for its creation. 
Charles H. Stevens, from his experience as director of the National 
Commission on Libraries and Information Science and his current position 
as executive director of the Southeastern Library Network, examines the 
acute problems of governance of a relatively new creation -the inter- 
library network -and concludes that, over time, user-governed networks 
will probably be better able to deal with the complex problems involved 
in these highly intricate and costly ventures. 
In his discussion of the governance of specialized information centers, 
James G. Williams explores the operation of a very specialized center 
which sells its services. These relatively recent information marketing 
agencies present new and intriguing problems of governance. 
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Throughout public organizations, there appear to be two major con- 
flicting trends: a demand for external accountability of performance and 
an expectation that staff will have a major voice in policy- and decision- 
making. Common to all types of libraries, these conflicts are perhaps most 
clearly revealed in the academic library and are insightfully examined by 
James F. Govan. He concludes that librarianship must develop its own 
accommodations to these pressures, because those developed for other 
enterprises do not seem adaptable to libraries. 
Another facet of the conflict between societal expectations and institu- 
tional policies has affected the public schools, which have been forced to 
accept greater and greater responsibilities at the same time that they are 
held to increasingly strict accountability. Daniel Barron examines the im- 
pact of these pressures on the school media program and suggests that 
solutions must depend on coherent and cohesive actions by media profes- 
sionals. 
Virginia Young examines the phenomenon of the public library board 
which exists and apparently flourishes, despite strong trends away from 
such boards and toward professional management. She suggests that it is 
not sufficient that boards endure but rather that they must assert their 
responsibilities with intelligence and vigor if they are to meet societal ex-
pectations of governance. 
These papers reveal that while the governance of libraries has under- 
gone significant change in the last two decades, even greater change may 
be forthcoming. The results of societal changes-such as the equity 
movement, revised federal priorities, citizen control of local schools, union- 
ization of professionals, technological innovation, and sophisticated net- 
working -are yet to be seen. The present governance arrangements can- 
not be viewed as anything other than interim steps which accommodate 
the demands of time. The future will undoubtedly bring other accommo- 
dations and other forms of governance. 
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Developing Patterns of Governance 
in Public Organizations 
CHARLES CURRAN 
“Growth is not automatic. It does not follow from success.’” 
“But all dinosaurs had tiny brains.”’ 
DINOSAURS,THE LARGEST and most terrifying land ani- 
mals that ever prowled the planet, could have used some governance. 
They simply could not cope with change. The process was gradual and 
they did not rush to destruction in the manner of lemmings-yet al-
though Marlin Perkins was not there to photograph the event for “Wild 
Kingdom,” most authorities acknowledge that after 150 million years, 
there are no more dinosaurs. It seems that when nature’s forces altered 
their landscape, climate and food supply, the giant beasts could not ad- 
just. They liked things the old (very old) way, and competition from 
mammals, the new creatures in the neighborhood, did not help matters. 
The new plants were less tasty than the old ones; exit the plant-eaters -
and exit the meat-eaters, too, for their favorite food was the plant-eaters. 
I t  matters what kinds of governance models are employed in the public 
organizations now and in the future. The performance of assigned func- 
tions is dependent upon the establishment of policy, the allocation of re-
sources, the utilization of personnel, and the regulation of services-the 
stuff of governance. Although the survival of some organizations may not 
be the crucial issue, perhaps those which fail to carry out their assigned 
functions ought to go the way of the dinosaur and make way for organiza- 
tions which can perform. 
While consolidation has affected some police agencies, and decreased 
enrollment has forced the closing of some colleges, public organizations 
Charles Curran is Assistant Professor, College of Librarianship, University of South 
Carolina, Columbia. 
FALL 1977 [I611 
C H A R L E S  C U R R A N  
such as those concerned with law enforcement and education are not in 
immediate danger of extinction; however, the quality of their, and our, 
survival is a t  issue. Change is the most demonstrable feature of current 
existence and society insists that public organizations like law enforcement 
agencies and institutions of higher learning be responsive. Society still de- 
mands transportation, clothing, shelter, food, and all the traditional, pro- 
duction-oriented outputs, but society also demands to be healthy, safe, 
entertained and informed, and those public organizations charged with 
providing such services must learn to anticipate and respond to those 
demands. Organizations which do not do so may become this era’s dino- 
saurs, victims of their own inefficiencies; or worse, they may become scav- 
engers-another of nature’s cruel sentences imposed upon creatures who 
do not evolve. 
Some public organizations appear to be making a move. The judiciary 
has recognized that organizational changes are in order. Police are ob- 
serving that society considers the apprehension of alleged perpetrators only 
one of a number of essential police functions. Educators, especially those 
involved in higher education, are questioning the suitability of bureau- 
cratic and collegial models to deal with conflict. Even some organizational 
theorists are beginning to realize that in order to share their insights and 
discoveries, they will have to get out of the laboratory and communicate 
with practitioners in symbols that both groups understand. 
Libraries do not enjoy, or suffer the consequences of, the status of per- 
forming a crisis function. Those who argue that the need for information 
has reached a crisis stage may be correct, but the possibilities are slim of 
their showing that libraries -as they are presently organized and gov- 
erned -address those needs. The fact is that more citizens know and care 
about “Laverne and Shirley” than about the public library. For years, 
Ralph Blasingame has been attacking (not in the jargon of organizational 
developers and model-builders but in the language of theoreticians and 
practitioners) some lingering dysfunctional influences of the prototype 
library and its inability to cope with change. Those interested in the 
governance of public libraries should consult his latest e f f ~ r t . ~  
The purpose of this article is to present evidence of general trends in 
the governance of public organizations. A brief look at (1) recent devel- 
opments in organizational theory, (2 )  the lag between theory and practice, 
and (3)  the fate of some management tools is followed by a closer inspec- 
tion of governance trends in three major areas: government, law enforce- 
ment and higher education. The article concludes with some suggestions. 
While no fossils are intentionally overlooked here, it is not a purpose of 
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this article to identify likely candidates for a “Museum of Extinct Public 
Organizations.” If a fossil count were taken, however, there would be 
fewer organizations than theories of organization among the extinct and 
the near-extinct. 
SOME DEVELOPMENTS 
Whatever developments may occur in theories of governance, there 
will be a lag between those developments revealed in the laboratory or in 
the literature and those in practice. This is because the writers and ex- 
perimenters are different people from the workers. In other words, prac- 
tice will always postdate theory because by the time a theory evolves, the 
organizational problems requiring theoretical attention predate the interest 
in developing theories to deal with them. By the time the needed theory 
is developed, the organization has dealt with the old problem and faces a 
new problem. The cycle starts again. Note the contention is not that prac- 
tice is necessarily ahead of theory, just different. Litchfield observed many 
years ago that administrators act without any real theory of administration 
to guide them.4 
Referring specifically to organizational development activities and con- 
sultant intervention which is sometimes “over-researched and undercon- 
~eptualized,”~Weisbord relates the less-than-satisfactory results that con- 
sultants achieved when they tried to help Roman Catholic and Protestant 
theological schools to combine some of their efforts. Whatever the theo- 
retical bases for the team-building activities which the consultants insti- 
tuted, the project was in serious trouble from the outset. Teaching team- 
building to organizational constituents with no track record of cooperation 
and few or no interdependent structural ties requires considerable skill and 
knowledge of client operations. 
Organizational developers might protest that citing this example of 
poor application of organizational development technique does their pro- 
fession a disservice. The point is that successful application of technologi- 
cal wizardry requires that the client, as well as the technology, be studied 
before remedies are applied. A related consideration is that an affection 
for systems application should be tempered by knowledge gained through 
study of the environment in which systems theory or systems remedies 
would be applied. There is evidence that the superimposition of a systems 
solution on a subset of constituents with unresolved problems which the 
new system does not specifically address results in a nonsystem. One might 
protest: Bad systems theory! Poor example! Yes, it is bad systems theory, 
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but it is not a poor example. In the name of systems, such mistakes are 
made.6 
Insofar as developments in organizational theory are concerned, a now- 
famous pair of researchers have made a significant contribution to closing 
the gap between theory and practice: “The Lawrence and Lorsch theory 
is SO potent because it views such variables as structure, conflict, goals and 
outcomes within different environments, and shows that different condi- 
tions call forth different organizational f ~ m s . ” ~  Relationships between 
organizational fit and performance relate crucially to governance patterns, 
especially to the establishment of policy and the utilization of personnel. 
Any claim that a citadel such as the traditional rational bureaucracy is 
under siege and undergoing changes deserves some attention. The alleged 
attack comes from those who no longer accept the religion of centralized 
control which excludes them from decision activity. Qualitative values 
inspire attack on cost/production and quantitative values. Service econ- 
omy, with its many unmeasurable -or as yet unmeasured -outputs, 
nudges production-oriented economy for a position at center stage, if it 
does not upstage it completely. These are processes which may significantly 
affect the governance of public organizations, especially the nonproduc- 
tion-oriented ones. 
Police forces, hospitals and even universities are in the business of im- 
proving the quality of human life ; they “enrich experience,” “enhance 
creativity,”8 or promote the general well-being -outputs that have always 
challenged and sometimes defied specific measurement. Some organiza- 
tions survive through political activism, “through essentially political ap- 
peals based on the support of their values and activities by outside pub- 
l i c ~ . ” ~As a consequence, the allocation of resources becomes politicized, 
largely because services paid for and consumed collectively are difficult 
to measure. Simpson calls this a “radical departure from rational bureau- 
cratic values.” He further states that “politics is nonrational,” because 
political decisions are products of compromise, not “accounting criteria of 
efficiency.”1o 
Another consequence of the attack on traditional rational bureaucracy 
is the absorption into the bureaucracy of values espoused by activists and 
interest groups. Big business, for example, has responded to the demands 
of women’s groups, minority spokesmen and environmentalists by launch- 
ing activities infrequently related to “productive efficiency or old fashioned 
rationality.”” This is not to say that rational (production-oriented) deci- 
sion activity is on the way out with the dinosaurs. I t  may mean, however, 
that amateur social scientists and social activists have made more progress 
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toward humanizing organizations than professional behavioral scientists 
who merely describe the phenomena and do little to lessen the lag between 
theory and practice. 
One should not hasten to conclude that the assimilation of activist 
causes by bureaucratic organizations is as attributable to humanizing in- 
fluences as it is to enlightened self-preservation (one of bureaucracy’s en- 
during and distinguishing characteristics) . By espousing or appearing to 
espouse the causes of activist detractors, the organization effectively weak- 
ens its opponents and may strengthen its own position. 
Even if these changes are only cosmetic adjustments, and even if they 
do not necessarily herald the advent of humanizing influences, they do 
signal the opportunity to increase organizational responsiveness. It would 
be premature to cite this as a trend in governance, however. One observes 
that prominent humanists are actively trying to promote their wares in 
the organization. Advocates of interpersonal communication, training 
groups, and participatory problem-solving have not lost their fervor, nor 
have they jettisoned their beliefs about alleged employee characteristics, 
such as that which holds that participation in decision activity leads to 
satisfaction and thus leads to productivity. 
Kaplan and Tausky marshal some arguments, based upon research 
findings, that cast considerable doubt on the relationships between satis- 
faction and participation and between satisfaction and productivity.12 
Moreover, the authors are critical of some superstars. Argyris, Bennis and 
Maslow are suspected of allowing ideological orientations to influence 
their observations. Does the dogma of the immaculate perception hang 
“Largely based in academic surroundings which afford them oppor- 
tunities for creativity and self-actualization, have organizational humanists 
inadvertently infused their own values into their theories and overgeneral- 
ized their perspectives to all workers?”14 
If the organizational humanists are off-target and if their view of man 
in the organization is a slanted one, then based upon the theorists’ own 
value-laden concepts of man, their theories are unlikely to have a lasting 
impact upon governance. Their views on motivation may render their 
models incapable of guiding improvements in organizational structure and 
governance, especially if worker dissatisfaction with bureaucratic organi- 
zation is overstated. Workers may be less impatient in the shop than some 
theorists imagine. 
Bureaucracy observers note the phenomenon of absorption of causes, 
and they also detect what has been referred to as an evaporation process 
in the federal government bureaucracy. Because change tends to occur 
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slowly in the bureaucracy, it is sometimes difficult to determine whether 
tools such as management by objectives (MBO) or Planning, Program- 
ming, Budgeting Systems (PPBS) are successful, or even whether they 
are alive, dead, or live in the sense that their concepts endure under a 
different descriptive tag. 
Distinguishing between management tools which provide data to help 
make decisions about what ought to be done and those which provide data 
for deciding how to run the operation (MBO being an example of the 
latter), Rose comments on the fate of MBO as it was adopted and imple- 
mented at the federal level in 1973.15 Apparently, the age-old problem 
of establishing and articulating objectives was not made easier by adopting 
MBO, because this method concentrates on implementing and evaluating 
objectives, not just on listing them. Any hope that MBO would result in 
the reform of the federal bureaucracy soon disappeared, largely because 
the objectives set and published were noncontroversial and apolitical. LOSS 
of interest a t  the top levels of the Office of Management and Budget fil- 
tered down through agency heads and management associates. The safe 
objectives advanced by bureaucrats drew little interest from political big- 
wigs, who had plenty of controversial issues that they hoped to influence. 
I t  became nonproductive for executive office staff to concern themselves 
with an agency objective such as the published intention to prepare a 
report by a given date, without an accompanying agency commitment to 
the contents of the report. The record shows that at least 80 percent of 
the agency objectives filed in 1973 and 1974 were safe, apolitical and un- 
likely to spark controversy. 
The paper exercises of 1973 and 1974 may not be heralded as a major 
managerial innovation, but in some agencies remnants of MBO-type activ- 
ities persist. “Perhaps it is better to turn from a legalistic determination 
of its status to a more atmospheric one, concluding that MBO has evapo- 
rated, becoming a part of the climate of management, albeit a part whose 
specific influence is limited and incapable of precise measurement.”16 
Similarly, PPBS seems to have evaporated, not disappeared. Its spirit lives 
in that the program analysis which it was designed to influence continues. 
The formal structure has disappeared, but analytical concepts in current 
usage are offspring of the formal structure of PPBS. 
Identifying trends in the governance of public organizations requires 
one to focus on a type of public organization, for not to do so would 
result in the production of little more than a partial picture drawn from 
a mosaic of patterns. Even focusing on a type of organizational structure 
-the bureaucracy -provides only a limited, if useful, view. No promise 
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of completeness accompanies the report which follows, because concentra- 
tion of focus on governmental, law enforcement and educational agencies 
compensates only partially for the vastness of the issue. Some preliminary 
observations about such trends, however, are suggested by the parts thus 
far presented. In  seeking to perpetuate itself, i.e. to remain in control of 
governance, an organization may battle inimical forces, and when the 
organization encounters real threats, it may affect adjustments in gover- 
nance that will assimilate the demands of pressure groups, absorbing even 
their personnel. These workings have a way of sustaining the reigning 
authority and placating the challengers, who, having seen their causes 
succeed through absorption, vanish or go in search of other causes. The 
report that follows here cites challenges to the bureaucratic instrument of 
governance, but only in higher education is the bureaucratic model under 
serious attack. 
TRENDS IN GOVERNMENTAL AGENCIES 
Political rhetoric invests the word reform with some inherent good, but 
political reality challenges successful reform candidates to keep their 
promises. For example, a promise to reform or streamline the federal 
bureaucracy must encounter a severe challenge in the realization that a 
chief executive needs the federal bureaucracy to help him run the country. 
No president of the United States who really enters into an adversary 
relationship with the federal bureaucracy is likely to find the going smooth. 
Warwick notes that bureaucrats who do not see change -especially 
change which would result in debureaucratization -as preserving their 
interests will vigorously resist it.17 (John Pfiffner pointed out this fact in 
1935.) Warwick’s insights add dimension to the well-known facts of 
bureaucratic life at the federal level in that he has probed the inner 
workings and made discoveries about fundamental aspects of the bureau- 
cracy. I t  is with these aspects which reformers must deal if they are to 
be successful. 
Words like accountability and reform, and expressions like “decentralize 
the decision-making process” are high-octane utterances which, if re-
peated often enough in the right political climate, can help to elect reform 
candidates. Recent government scandals a t  the federal level provided the 
appropriate climate, and a number of reformers were swept into office as 
a number of incumbents were swept out. The current trend may be to 
elect reform candidates, but evidence of massive reform as a trend in 
governance at the federal level awaits discovery. 
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Possibilities for bureaucratic responsiveness may be greater when efforts 
to decentralize political and administrative machineries are successful. The 
bureaucracy may not permit these changes ; it may view decentralization 
as dismemberment and resist this threat to its survival. The values of self- 
preservation that apply in the organization about the organization may, 
however, not apply to all decision-makers. For example, some of the ra- 
tionality and efficiency (values closely associated with older bureaucratic 
models) may be replaced by other values, such as those advanced by en- 
vironmentalists or energy conservationists in an effort to make the govern- 
ment responsive to societal needs. Frederickson is one who claims that if 
these tradeoffs are to occur, they have the best chance under decentralized 
conditions.lg 
Support for decentralization at the state level is offered by Sigelman, 
who has observed that “the quality of administration is not closely related 
to centralization of the decision-making process.”2o This is a tentative con- 
clusion, but it is based on the use of specified standards for evaluating the 
quality of administration in the various states, and it announces no trend 
in the direction of decentralization at the state level of government. 
Two trends are observable a t  the local level of government: (1) the 
continuance of revenue-sharing, which is the result of approval a t  the 
federal level; and (2) the continued popularity of the city-manager form 
of government. In  combination, the two may result in less local decision 
input than anticipated. Almy reports the results of a study showing that 
there is little significant public involvement in the decision to spend fed- 
eral revenue sharing funds and that city managers exert considerable in- 
fluence on, yet provide few opportunities for, public review and participa- 
tion in the budgeting process.21 As a power-to-the-people measure, revenue 
sharing seems less effective than some had anticipated. Almy hastens to 
observe that his data do not permit the conclusion that if citizens had 
more say, the decisions to spend would be different. There is cause to 
suspect, however, that in light of the increasing popularity of the city- 
manager form of government, there may be a corresponding increase in 
manager-influenced budget decisions and a decrease in examples of citizen 
participation which could encourage responsiveness on the part of the 
manager. 
By default or by design, budget power may be headed into the hands 
of fewer people than reformers had hoped. Slogans may get politicians 
elected but they do not pay the bills. “Power to the People” is of less 
interest to city officials -especially those fighting the urban crisis battle 
-than “Money in the Treasury.” 
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Especially since Watergate, the public’s confidence has been eroded and 
daily press revelations of examples of corruption in government encourage 
the erosion process. Cincinnati’s city manager William Donaldson believes 
this corruptibility is a function of a poor accountability mechanism -that 
crimes being committed are “crimes of opportunity rather than hard core 
white collar corruption.”zz In an effort to build public trust in govern- 
ment, Cincinnati is developing a system of accountability aimed at  re- 
moving opportunities for accepting kickbacks, skimming receipts, padding 
payrolls, and using city materials and time to work on personal projects 
and other “crimes of opportunity.” 
Whether Cincinnati is ushering in a trend remains to be seen. Decen- 
tralization of governmental decision-making is hardly a trend at  the fed- 
eral level, but at the local level home rule is gaining momentum. Glen- 
denning and Reeves note the strengthening and broadening of state and 
local officials’ powers to set policies relating to their own employees, pow- 
ers reinforced by key U.S. Supreme Court decisions on wage and hour 
reg~la t ions .~~ 
Federal legislative and executive actions also affect local governance. 
Revenue sharing and countercyclical aid aimed at combatting unemploy- 
ment have been controversial programs. Insofar as trend-influencing 
properties of these measures are concerned, they seem to continue to 
strengthen the decision-making positions of local fiscal authorities to the 
exclusion, it is charged, of input from the citizen. 
Extension of revenue sharing and grant opportunities has fueled the 
efforts toward home rule. Available funds allow local governments more 
latitude in establishing and executing policy, but innovations in the deci- 
sion-making mechanisms of metropolitan areas are scarce. There does 
seem to be a trend toward employing professional managers to oversee 
administrative functions in the municipalities. 
TRENDS IN LAW ENFORCEMENT AGENCIES 
The governance of law enforcement agencies is also affected by issues 
which confront federal, state and local governments. Organizational struc- 
ture, the use of management tools, control and responsibility, centraliza- 
tion versus decentralization, and responsiveness to societal needs are only 
a few of these issues. 
The consolidation of police services cannot be described as a trend, 
but interest in such activity is widespread on the part of both proponents 
and opponents. It is common to think of consolidation as an economy 
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measure aimed at streamlining services and ending unnecessary duplica- 
tion of expenses in related areas. Economic criteria may not provide the 
chief basis for judging the success of consolidation and metropolitan- 
ization of police services. Socioeconomic characteristics are more respon- 
sible, according to Pachon and Lovrich, for citizen satisfaction or dissatis- 
faction with the organizational pattern.24 
Clearly, matters of function and responsibility must be settled before 
organizational patterns develop. Kenney foresees consolidation and ex- 
panded efforts at instituting regional bases for police service, but he ob- 
serves that policing is no longer the exclusive responsibility of police forces. 
His claim that the “basic responsibility for the policing of society remains 
with a disciplined people,”25 is a proposition inviting explanation. HOW 
does a society exercise that basic responsibility and still allow its repre- 
sentatives (delegates, really) the policing authority required to do the 
policing? The acceptance of Kenney’s proposition necessitates the explora- 
tion of ways to put the concept into practice in the streets, precincts, courts 
and jails. 
In  an attempt to establish goals and objectives and to organize to ac- 
complish them, some police agencies are turning attention to employee- 
management relations, the need to attract and retain good personnel, and 
the establishment of personnel administration and other specialized units 
in police departments.26 The employment of civilians by police depart- 
ments is another growing practice that has yet to reach trend proportions. 
Where this practice is judged to be substantially beneficial (especially 
where savings are realized), the variety of jobs for civilian employees is 
likely to increase. 
I t  may be the nature of bureaucracy to impose on its membership cer- 
tain duties which some members regard as irritating and/or unrelated to 
their essential functions. Librarians who rise in state hierarchies, for ex- 
ample, frequently find themselves engulfed in reports and proposals. Some 
have been heard to complain that they have become paper-shufflers and 
bureaucrats instead of librarians. Police are not spared this situation, and 
the acquisition of civilian forces to aid in administrative duties is wel- 
comed. Gray clouds do appear, however, in the form of complaints by 
civilian forces about low pay. If such complaints are met with salary and 
benefit adjustments, the increased expense could substantially reduce the 
cost initiative for hiring civilian component^.^^ 
Attention to the more basic issue of organizational planning has yet to 
reach trend proportions, but the efforts of the Kansas City (Missouri) 
Police Department to engage in long-range planning, grant selection, 
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computer-assisted planning procedures, and research and development 
activities deserve notice. The use and fate of certain management tools 
will be especially interesting to watch. A tool like PPBS, for example, re- 
quires operational statements of goals. Goals so stated -in ways that can 
be measured -call for police to translate operationally the goal of main- 
tenance of public safety. What is a tolerable number of rapes for the 
month of March? Some societal forces, uneducated in the niceties of bud- 
get jargon, might be uncomfortable with any figure as a “tolerable” num- 
ber for any crime.28 Perhaps there are ways around the language which 
will avoid conflict. 
What happens, however, when pressures of economy and politics or 
economy and social welfare conflict? Many organizational principles, 
which are theoretical constructs, are based almost exclusively on econom- 
ics; when principles of industrial economy are imposed on police, some 
problems arise. Not all police efforts are quantifiable; some are. An eco- 
nomic equation may help administrators to decide how many patrolmen 
to deploy to a traffic intersection, but when certain inalienable rights 
require protection or when criminals must be prosecuted if police are to 
keep faith, what purely economic principles apply? 
The problem is probably more basic than one of finding ways to describe 
and execute a police function. Richardson claims that police are asked 
to do the impossible : to prevent and control crime in a society, committed 
to freedom and economic individualism, which permits a huge amount of 
social and economic ineq~a l i ty .~~  Given these conditions, a search for 
trends in governance indicates that police at all organizational levels face 
enormous problems. Society’s expectations fluctuate and make the office 
of commissioner an extremely vulnerable one, subject to both mayoral 
and constituent displeasure. “No matter what the formal powers of con- 
trol and discipline may be, civil service protection and internal cohesion 
against outside threat reduce the administrator’s ability to run his own 
d e ~ a r t m e n t . ” ~ ~Internal cohesion among rank and file results in conserva- 
tive and negative reaction to outside pressure for change; one may con- 
sider, for example, the fate of civilian review boards and special review 
agencies and commissions. Furthermore, many patrolmen feel rejected 
by the very society they have pledged to protect. These feelings reinforce 
suspicions and promote a solidarity on the force that results in the main- 
tenance of the status quo rather than the pursuit of innovation. 
I t  is small wonder that police would consider change a threatening 
issue. They serve a society that is concerned with personal safety, suppor- 
tive of “law and order” issues, gradually reinstituting the death penalty, 
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intolerant of criminal behavior, and tolerant of harsh law enforcement. 
This same society, however, also appears to want to treat antisocial be- 
havior with new and/or different approaches, and considers law enforce- 
ment only one of a number of appropriate police functions.31 Compound- 
ing this formidable obstacle is the fact that, in too many cases, “each unit 
in the criminal justice system pursues its own goals rather than those of 
the system as a whole.”32 
Kenney describes efforts to develop a criminal justice system composed 
of integrated subsystems : police, courts, prosecuting agencies and correc- 
tional agencies. Like Richardson, he observes that these agencies often 
function as a nonsystem. To deal with this situation, “massive efforts at  
reform are being undertaken by the federal government through the allo- 
cation of large sums of money for research, education and operational 
improvement administered by the Law Enforcement Assistance Adminis- 
t ~ a t i o n ” ~ ~and by state and local agencies. How successful are current 
efforts to integrate, to institute changes, to influence change? Kenney 
claims that “the current police administrative environment generally miti- 
gates against change.”34 
These are conditions which must affect any trend in the governance of 
law enforcement agencies. They produce serious conflict between fluctuat- 
ing societal expectations and police administration and middle manage- 
ment, which are generally resistant to change. In  spite of this conflict, 
and partially because of it, there is discernible movement in the direction 
of clarifying the police role, establishing higher academic requirements 
for police service, instituting a greater variety of in-service training pro- 
grams, and gathering and interpreting better data about crime and crim- 
inals. 
System aspects which characterize relationships among the public 
organizations charged with maintaining the social order are detected in 
the complaints of police who claim that arrested criminals are not prose- 
cuted, in the complaints of judges who protest the backlog of cases, and 
in the complaints of appellate review advocates who see theirs as a mis- 
sion to install accountability measures in the judiciary. The ubiquitous 
resistance to change endures among the men in black as it does among 
the men in blue. 
Robin has some excellent insights to share on this In  the ad- 
ministration of criminal justice, practitioners exercise a number of discre- 
tionary powers, and they may view any change as weakening or threaten- 
ing to the exercise of such powers. Criminal justice reform movements, 
with a heavy management-by-objectives emphasis that focuses on out- 
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come, are viewed as particularly threatening to sentencing powers. Spe- 
cifically, appellate review is opposed by most judges who are uncomfort- 
able with the idea of writing sentence justifications which are subject to 
review, criticism and even reversal. This is disruptive to routine and is 
threatening to the autonomy of judges who prefer to avoid sanctions and 
who jealously guard prerogatives. 
A feature of a reform movement begun in bureaucratic mechanisms is 
that change is usually championed by and imposed by those higher in 
the pyramid. Those upon whom reform is imposed see themselves as hav- 
ing to suffer the consequences of change, while the decision-makers whose 
routines are undisturbed look on from their loftier positions and enjoy 
the benefits that their highly publicized reform has won. Therefore, in 
addition to wanting to avoid justifications for sentencing, judges resist 
appellate review because they see it as an imposed change that has disrup- 
tive consequences for them, but not for the champions of reform in the 
hierarchy who impose it. As long as reformers ignore the fact that judges, 
like all human beings, require some incentive to compensate them for 
their risk-taking, reform movements such as appellate review are likely to 
encounter continued resistance. “What rewards are offered that would 
be sufficiently persuasive and satisfying professionally and psychologically 
to motivate such self-sacrifice in the name of ‘improving the sy~tern’?”~~ 
-that may be the pivotal question. 
One modification in the organization of the judiciary may be on the 
way, however, probably because it is seen as a nonthreatening, helpful 
measure for dealing with congestion in the courts. Where the attempt to 
separate questions of liability from questions of damage and the appoint- 
ment of more judges have failed to speed court procedures, the office of 
state court administrator seems to be succeeding in two important ways. 
Some of the administrative tasks which once burdened judges have been 
shifted to these officers, and the court administrator has been able “to 
provide a liaison with the legislative and the public and private groups 
who have an interest in the administration of justice.” Legislative liaison 
is considered “a necessary precondition to modernizing the courts and 
increasing their efficiency,” for it is through such contact that the judiciary 
is able to get sufficient financial support.37 
What trends exist in the governance of public organizations charged 
with preserving the public welfare? Reform is a popular term that draws 
unfavorable reactions in the establishment, especially in lower echelons. 
Except where some police forces are taking steps to alter and expand 
their services in response to specifically interpreted societal demands, most 
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decisions about policy, allocation of resources, and regulation of services 
perpetuate the status quo. The hiring of civilians to fulfill certain police 
and judicial functions seems to be the most apparent trendlike occurrence 
in these organizations. 
TRENDS IN HIGHER EDUCATION 
Omerta (the Sicilian word meaning “code of silence”) and “publish 
or perish” are mutually exclusive commands that have great bearing upon 
what is known about certain organizations. 
Public university administrators find their policies, budgets and curric- 
ula subject to legislative review; faculty are evaluated by students, col- 
leagues, deans, and tenure and promotion committees ;and students and 
their activities are on constant display. Citizens have addressed to news- 
paper editors angry letters demanding that professors work more than 
eight hours a week for their fat salaries. Campus unrest in the 1960s, the 
coming of collective bargaining to academe, enrollment issues and the 
high visibility of public colleges and universities are among those factors 
which combine to make public higher education a likely environment in 
which to study governance. While the increases will be slower than those 
in the 1960s, institutions of higher education will experience a continued 
increase in enrollment, which will peak in 1982. This period will see an 
emphasis on preservice career education, as well as on continuing educa- 
tion for those who seek to update skills. These forecasts38 have serious 
implications for the governance issue. How accurately a university ap- 
praises demand and how swiftly it accommodates change may determine 
its very survival. 
The view of the governance issue presented by the American Associa- 
tion of University Professors (AAUP) is worth noting. In  its “Statement 
on Government of Colleges and Universities,” the association describes an 
“inescapable interdependence among governing board, administration, 
faculty, students and others.. .[that requires] . . . adequate communica- 
tion among these components, and full opportunity for appropriate joint 
planning and effort.” The statement does not, however, explain how and 
why a “distinction should be observed between the institutional system of 
communication and the system of responsibility for the making of deci- 
s i o n ~ . ” ~ ~For over fourteen years the AAUP, the American Council on 
Education, and the Association of Governing Boards of Universities and 
Colleges has been preparing this statement which ACE “recognizes.. .as 
a significant step forward in the clarification of the respective roles of 
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governing boards, faculties and administrati~ns.’’~~ The statement is inter- 
esting reading, but it will do little to remove doubts that AAUP has ever 
rushed to perceive an issue in time to do anything about it. 
Whatever its shortcomings, the statement acknowledges the need to 
understand the decision environment. Gove and Floyd have recently 
searched the literature of higher education for efforts to describe the ex-
ternal political environment in which college and university administra- 
tions function. They noted an abundance of analyses of internal organiza- 
tional structure and of the mission of higher education, but a “relatively 
low level of development of the literature on higher education politi~s.”~’ 
The authors were able to show evidence that the disappearance of older 
political boundary lines is known to some researchers. The politics of the 
outside world are becoming part of the politics of the university. Forces of 
change are detected, and if universities do not respond with programs 
designed to address those changes, other groups may determine what their 
response should be. Gove and Floyd concluded that although no one has 
yet defined the role of the university in the political arena, university- 
based political scientists are beginning to realize that their own environ- 
ment is as appropriate for study and analysis as are other areas of society. 
That environment is further described by Van Dyne, who reports that 
by late 1974, twenty-seven states had “statewide coordinating boards for 
higher education as well as governing boards for individual institutions”; 
these bodies “occupy the legal and political turf between the various uni- 
versities (which have their own ‘governing boards’) and the state govern- 
m e n t ~ . ” ~ ~These boards subject the campuses to external controls and re- 
duce their independence significantly. Among the powers exercised by 
some of them are licensing and program approval, the establishment of 
enrollment ceilings, and the setting of tenure standards. 
Wherever these boards exist, power drifts from the campus toward the 
state. A trend toward centralization thus appears, but, as has been noted, 
little headway has been made in understanding that environment toward 
which power tends to drift. 
The inner environment of students, faculty and administration has more 
often been the focus of study and is better understood. Bureaucratic and 
collegial models of governance are under close scrutiny, if not attack. In  
the university a “political model is closer to an accurate description of the 
actual state of affairs and is potentially more helpful for constructive con- 
flict resolution than is the ivory tower model of rational, selfless enlight- 
enment which is purported to exist among a community of scholar^.''^^ 
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Older, tamer issues, such as men in the women’s dorm and library hours, 
sometimes tested the capacity of university governance to maintain order. 
Today’s issues rock the very foundations of academe and they are fueled 
by ideological commitment not invested in earlier ones. Older models of 
governance will not accommodate the charged issues of the late 1970s. 
Some evidence of this change can be drawn from findings which show 
decision-making processes to include faculty as well as administrators. In  
an effort to determine the decision-making roles of deans in liberal arts 
colleges of large public universities, Schuh questioned deans about twenty- 
one issues of academic admini~tration.~~ He found that nineteen of the 
twenty-one issues were instituted or implemented by faculty or depart- 
ment chairmen, not deans -but deans maintain the vital approval pre- 
rogatives, so theirs remains a potent decision-making role. If these are 
legitimate examples of governance by the governed, and if they constitute 
a real shift in power rather than an isolated example, the university ver- 
sion of the bureaucratic model with its structural concessions to collegiality 
may be on the way out in favor of a political model. 
A comparison of bureaucratic, collegial and political models character- 
izes the bureaucratic model as applicable to the administrative structure 
of the college or university; the collegial model as consistent with the 
usually peaceful sharing of interest and involvement among students, 
faculty and administrators; and the political model as accepting of con- 
flict as “a normal aspect of organizational existence and, consequently, 
focusing on conflict-resolution pro~edures.’’~~ All three models have some- 
thing to contribute to an acceptable theory of college or university gover- 
nance which helps to explain current phenomena and to provide expec- 
tations of future events. Bureaucratic and collegial models have poor 
forecasting capabilities and have failed to deal successfully with some re- 
cent events (e.g., campus unrest, collective bargaining, and the struggle for 
scarce dollars). The political model, with its major focus on change, treats 
conflict as normal in the flow of events; bureaucratic and collegial models 
do not. 
The political model requires that students and faculty exert a great deal 
of energy in the experience of self-government, shared decision-making 
and power politics. (Many still avoid this experience, considering it in- 
appropriate in academe -but their numbers dwindle.) Political models 
must be engineered, however. Their features are probably not present to 
any great extent in those faculty senate organizations which are mere con- 
cessions to the desires of some faculty to earn a voice or of some adminis- 
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trators to divest themselves of decision activity they would rather not 
exercise. 
Collective bargaining is the issue that most clearly indicates a need for 
the conflict-resolving properties of the political model. As unions on the 
campus grow in strength, they frequently become involved in issues of 
curriculum implementation. A serious problem is thus created, for the 
unions’ frequent exclusion of department chairpersons and almost always 
of administrators systematically eliminates the inff uence of those who can 
contribute constructively to such policy decisions. To offset this problem 
(or, perhaps, trend), Kemerer and Baldridge call for the establishment of 
deliberative forums which bring together members of the academic com- 
munity -teachers, administrators, support staff and others -and thus 
involve them in governance. Unions should promote these forums, because 
the collective bargaining arena remains an inappropriate setting for aca- 
demic policy de l ibera t i~n .~~ Such bodies may not differ substantially from 
the faculty senate-type organizations which exist with unions on some 
campuses. Even joint membership in such organizations does not elimi- 
nate the we-they attitudes that frequently develop. Union sponsorship of 
institutionwide deliberative forums may be the key to peaceful and pro- 
ductive coexistence. 
In  economics classes the term collective bargaining was once used by 
professors to describe an activity of labor unions. Now the professors are 
also selecting collective bargaining agents; this is an identifiable trend. 
Occasionally, another term, retrenchment, which rarely used to apply to 
college teachers, becomes a topic of concern on campus. Cutbacks and 
closings are also part of the current scene, and while they are not yet 
trends or prevailing tendencies, they are closely associated with unioniza- 
tion -which is a trend -and may accompany the trend toward decreas- 
ing enrollment forecast for the 1980s. 
Universities may soon discover that their chief concern will be how to 
attract and keep students, i.e. how to survive. A realization likely to affect 
the allocation of resources and the utilization of personnel is that teach- 
ing activities have a greater immediate impact on keeping students a t  the 
university than research and publication. Shall “instruct or destruct” re- 
place “publish or perish”? 
I t  is difficult to agree with an opinion47 that the trend in higher educa- 
tion will be away from governance per se and toward academic redesign. 
The two seem so closely related. Academic redesign can come only as the 
result of decision activity in matters of policy, resource allocation, person- 
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nel utilization and service regulation, and the entire academic community 
is likely to be involved in this. Diamond lists eight prerequisite conditions 
for promoting effective and healthy responses to problems associated with 
All of them relate to governance as defined here. 
Trend-watchers observe the establishment of coordinating boards -ex-
tra layers in the state government bureaucracy -that siphon power from 
the university to its outer environment. That same outer environment is 
supplying clients at  a diminishing rate and by 1980 there will be a down- 
ward turn in enrollment, accompanied by demands for more career-ori- 
ented education. Trend-watchers observe that the internal affairs of the 
university seem frequently drawn along lines best described by a political 
model. Major universities also seem to be developing an interest in policy 
analysis. Perhaps academic leadership will discover how to promote re- 
sponsive behavior in the organization, but manipulative appeals for ac- 
countability unaccompanied by measures to implement responsibility are 
mere gestures according to Etzioni. He suggests coalition-building as a 
method for mobilizing the forces of 
Among the most significant advances made in the area of understanding 
organizational behavior are the findings of Lawrence and Lor~ch,~O whose 
pioneering investigations on relationships between organizational fit and 
performance have won them recognition in the academic community of 
theorists and scholars. The locus of recognition makes their findings of 
only potential value. Their landmark achievements must somehow be 
communicated to practitioners (i.e. persons capable of making change) 
in ways that convince them that their organizations can benefit from the 
researchers' insights. Wanvick has described the anatomy, and has begun 
even to capture the soul, of the bureaucratic hierar~hy.~' Blau and Schoen- 
herr have demonstrated the relationship between organizations and envi- 
r ~ n m e n t . ~ ~The stuff of understanding is available. Only when these and 
other theoreticians and researchers are able to convince practitioners that 
their hypotheses and theories are as supportable and valid in the trenches 
as they are in the laboratories will conceptual frameworks enabling orga- 
nizations to deal with change have a chance at  adoption. 
As long as theoreticians aim first and only for the approving nods of 
others in their fraternity, as long as outside management teams are hired 
to consult and run, and as long as researchers hawk models that are either 
so incomplete or so abstract that they defy implementation, the trends in 
the governance of public organizations will always be behind the develop- 
ments that need io be governed. 
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LIBRARY TRENDS 
Equity and Patterns of Library Governance 
M I C H E L L E  R U D Y  
THEREARE THREE WAYS of introducing social change 
into organizations: (1) an attempt can be made to convert the hearts and 
minds of organizational members by argument and example; ( 2 )  a threat 
can be offered or applied in terms of legislation which will influence 
(force) the organization to adopt the desired change; or (3) the institu- 
tion itself may be modified, or other changes in the institution used, to 
permit the introduction and acceptance of social change. 
In  the years since the enactment of the Equal Pay Act of 1963, the 
Civil Rights Act of 1964, and the promulgation of Executive Orders 
11246, 11375 and 11478, those seeking to eliminate sex and race discrimi- 
nation in libraries have relied largely on argument, example and legisla- 
tion. While the success of these tactics is moot -e.g., a seeming increase 
in the number of announcements of women and minorities receiving pro- 
motions and appointments to high-level library positions versus the con- 
tinued existence of salary differentials based on sex for both beginning’ 
and established2 librarians -there can be little doubt that efforts to de- 
crease discrimination have had some influence on the way the library is 
run. 
The object of this paper is to examine these methods of effecting social 
change for their impact on library governance. More specifically, effort 
will be made to identify the effect of legislating equity on library gover- 
nance, and the effect of changes in library governance on the achievement 
of equity by those who desire it. 
TRADITIONAL PATTERNS OF LIBRARY GOVERNANCE 
Like many complex organizations, libraries tend to be organized into 
bureaucratic hierarchies in which authority and power (the planning, 
Michelle Rudy is former Visiting Assistant Engineering Librarian, Purdue Univer- 
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organizing, directing, staffing, controlling and evaluating functions) are 
centralized in the upper echelons, and the service and operations aspects 
are located in the primary units and departments. The administrative 
structure accompanying the hierarchy is usually characterized by chains 
of command in which the superior’s responsibility for and authority over 
the subordinate is clearly defined, and by the use of rules and procedures 
both to control the activities of employees and, in theory at least, to pro- 
vide equality of treatment for the organization’s clientele. A significant 
element of bureaucratic authority is the assumption that subordinates pos- 
sess little interest or expertise in the activities necessary for the success of 
the de~ar tment .~  As a result, employees are given little autonomy in de- 
termining which tasks to perform and which methods to use. Conformity 
to bureaucratic values is encouraged over creativity in service to users, 
and success is rewarded by promotion to administrative ranks rather than 
by professional advancement. 
This form of library governance (which is rarely as clearly drawn as 
the above description suggests) is reasonably effective in a stable socio- 
economic and cultural environment, if the director is a benevolent author- 
itarian, and if employees expect this type of administration. When these 
conditions are not met or cease to exist, libraries using bureaucratic gover- 
nance structures find it increasingly difficult both to achieve their objec- 
tives and to respond effectively to the new demands placed on them. 
THE EMERGENCE OF THE LIBRARY BUREAUCRACY 
Several explanations have been offered for the emergence of this gov- 
ernance structure, rather than another, in libraries. Ma~chan t ,~  for ex- 
ample, suggests that the authoritarian administrative pattern found in 
today’s libraries is a carryover from the type of administration used in 
early twentieth century business and emulated by early library leaders 
during periods of growth and expansion. Lynch5 notes that this type of 
governance is effective in achieving the library’s organizational goals and 
is well suited to the work done. In other words, because much of library 
work consists of repetitive, routine tasks requiring little discretion and is 
highly amenable to rules and standard procedures, it is well suited to a 
bureaucratic structure with its concomitant authoritarian leadership style. 
Garrisona states that the bureaucratic, authoritarian library developed 
because of the predominance of women in the library profession. The 
social and cultural environment in which librarianship developed was 
such (and to an extent continues to be) that women expected and ac- 
cepted administrative controls, low autonomy and subordination to mu-
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tine clerical tasks. Schiller‘ reverses cause and effect to argue that women 
were recruited into librarianship to accommodate a pre-existing hierarchi- 
cal structure and the accompanying low pay. 
IMPLICATIONS FOR EQUITY 
These explanations are not mutually exclusive and together they offer 
some insight into why it is difficult for women and minorities to achieve 
equity by working within the system. First, traditional library governance 
patterns are based on, and continue to promote, a division of labor and 
accompanying status by sex.8 In other words, administrative positions are 
expected to be the province of the few men who enter the library profes- 
sion. Carl Jackson commented on the significance of this expectation for 
women academic librarians: “In my early years in the profession, there 
was a general and widespread assumption among my colleagues. .. that 
women generally would not achieve positions above department head level 
in university libraries. .. . This is not a conscious plot or a commitment, 
but, I think, more a subconscious awareness that this is, in fact, what 
generally exi~ted.”~ Women administrators, especially effective ones, are 
considered remarkable exceptions. Similar expectations have been held 
for black librarians. In 1970 Edward Mapp wrote: “Black librarians are 
now sought after where ‘entry level‘ or token positions are vacant but 
when a major college or university library directorship becomes available, 
the experienced black librarian, with few exceptions, remains ‘the invisible 
man.’ ”lo 
Because these unconscious assumptions and prejudices are sanctified by 
the bureaucratic tradition, two further disadvantages accrue to women 
and minority librarians. They are prevented from obtaining the experience 
necessary for increased responsibility as decision-makers (one recalls the 
oft-heard lament, “But there are no qualified minority or women appli- 
cants”), and from obtaining the rewards -salary, work satisfaction, power 
and influence -which go disproportionately to top administrators. 
Inflexibility is the final factor explaining the library’s inability to meet 
the expectations of minority and women employees. This is due to the ex- 
istence of maintenance mechanisms inherent in the bureaucratic gover- 
nance structure -for example, formal authority, rule enforcement, influ- 
ence and status rewards according to hierarchical position -which work 
to limit the library’s ability to adopt change.ll The end result is a gover-
nance system which by custom and usage fails to provide equal and im-
partial treatment for the majority of its employees. 
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THE DEMAND FOR EQUITY 
As the preceding discussion implies, discrimination in employment im- 
poses costs on minority and women librarians in terms of income and the 
positive benefits of work -recognition, achievement and self-actualiza- 
tion. It is not surprising then, that the demands for equity have centered 
in the following five areas : 
1. The active recruitment of minority group members into the profession; 
2. 	The opportunity to apply for and obtain, or be promoted to, positions 
justified by experience and education ; 
3. 	The power to shape effectively the library's role in the community it 
serves; 
4.Equal pay for equal work for both professional and nonprofessional 
library workers; and, 
5. 	Equal benefits, 
These issues are not, of course, completely new to the library profession. 
Concern and action about salary differentials between men and women,'* 
the segregation of seating and eating facilities at professional rneetings,l3 
and the integration of professional organizations and library facilities'' 
all predated current interests by many years. It was, however, only 
with the passage of federal legislation prohibiting race and sex discrimi-
nation in employment, and the subsequent revision or introduction of 
similar legislation at the state and local levels, that a legal foundation for 
action was created. Highlights of relevant equal employment opportunity 
legislation will be described here. 
FEDERAL LEGISLATION 
Title VII  of the Civil Rights Act of 1964, as amended by the Equal 
Employment Opportunity Act of 1972, is a broadly based law which pro- 
hibits employers from discriminating (by refusing to hire, discharging or 
otherwise discriminating in wages, benefits or conditions of employment) , 
classifying, or segregating employees and applicants on the basis of race, 
religion, color, national origin, or sex. This means that marital status, 
grooming standards, or the preferences of customers (in this case library 
users) or of fellow employees may not be used as criteria in the hiring 
process or to assign employees. In addition, the act has been used to de- 
limit job qualifications to those actually necessary for performing the 
work, and it also precludes discrimination against white males. Unlike 
other equal employment legislation, the act does not require corrective 
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affirmative action involving hiring and promotion goals unless a compli-
ance review or self-analysis results in a finding of di~crimination.’~ 
Executive Order 11246 as amended by E.O. 11375 and E.Q. 11478 
prohibits employment discrimination by federal contractors, subcontrac- 
tors, and federal employers. In addition, the orders require organizations 
with contracts over $50,000 and fifty or more employees to develop and 
implement written affirmative action programs which describe goals and 
timetables for the employment of minorities and women in job categories 
in which they have been underutilized. The guidelines issued for these 
orders in Revised Order No. 4 are similar to court interpretations of Title 
VII requirements; they prohibit job advertisements by sex, sex- or race- 
based seniority lists, distinctions between married and unmarried persons 
by sex, and so forth.I6 Most, if not all, of the larger university and federal 
libraries in the United States are subject to the provisions of these orders. 
Unlike Title VII, the Equal Pay Act of 1963 (amended in 1972 and 
1974) does not address all forms of employment discrimination; rather, 
it prohibits the creation or existence of pay differentials based on sex when 
both women and men perform work which is substantially equal. The 
degree of equality is measured with respect to total effort (both mental 
and physical), degree of skill, the amount of responsibility, and similarity 
of working conditions. Pay differences based on factors other than sex, 
e.g., shift differentials, seniority, and merit differentials, are permissible 
provided the systems are equally open to both sexes. Differences in job 
title, job classification, job description (as opposed to actual job content), 
the availability of women, or their willingness to work for a lower wage 
are not considered justification for pay differences, nor are supervisory 
styles which result from stereotyped assumptions about the abilities of 
women employees. The 1972 amendment extended coverage to adminis- 
trative and professional employees, including college and university pro- 
fessors, elementary and secondary school teachers. The 1974 amendment 
extended protection to employees of most local, state and federal agen- 
cies.17 Most librarians and library workers are covered by this act. 
Other statutes of importance to libraries and librarians include Title IX 
of the Education Amendments Act, the Comprehensive Employment and 
Training Act of 1973, and the State and Local Fiscal Assistance Act of 
1972, all of which specifically prohibit “exclusion from participation in,” 
“the denial of benefits of,” or discrimination arising from race, color, sex, 
religion or national origin.’* 
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IMPACT ON TRADITIONALGOVERNANCE PATTERNS 

A careful study of equal employment opportunity legislation indicates 
that it is designed to correct employment inequities from within the bu- 
reaucratic framework. Most if not all of the recommended affirmative 
action procedures, for example, represent little more than a sound person- 
nel program. Nevertheless, the law does have the potential to change 
procedural aspects of library governance. In  the areas of recruitment and 
hiring, it redefines the procedure by determining the type and placement 
of job advertising; it places limitations on the information that can be 
obtained from candidates; and it requires validated, job-related selection 
standards and unbiased interviewing. In the area of salary and wage ad- 
ministration, it prescribes salaries, wages and fringe benefits. In  the area 
of staffing, it prohibits the placement of librarians and other library staff 
into positions solely because of race, color or sex. The requirements of the 
affirmative action plan extend equal employment opportunity concepts 
to promotions, training, evaluation and career ladders; it further holds 
the library accountable for positive action in these areas. In addition, Re- 
vised Order No. 4 extends affirmative action requirements to the library’s 
suppliers provided they have contracts of $10,000 or more, and makes the 
library responsible for ensuring the supplier’s compliance before a con-
tract is assigned. 
On paper, then, legislation has had an impact on library governance 
through an erosion of autonomy by placing limitations and demands on 
the actions of library administration, through a shift in responsibility from 
the victim of discrimination to the organization practicing it, and through 
changes in accountability in which the library must prove to the govern- 
ment not only nondiscrimination but affirmative action to counter the 
effects of past discrimination and inaction. 
EXAMPLES 
Examples of these impacts occur with increasing frequency in the litera- 
ture. One substantial change, the creation of equivalency schemes, re- 
sulted from the dilemma produced by the failure of the profession to at-
tract minority group members to library careers and the pressure placed 
on libraries to hire and promote minority librarians. To solve this problem, 
some libraries have developed career ladders which allow nonprofessional 
employees to compete for professional openings either by equating their 
job experience with a college degree,lV or by providing access to college- 
level coursework and using a combination of this and on-the-job training 
to allow nonprofessionals to earn professional standing.20 In essence, these 
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libraries have made significant policy changes to provide equity for minor- 
ity group members. They have rewritten the education and experience 
requirements and eliminated the need for an MLS degree to obtain a 
professional position. The consequences are likely to reach beyond the 
individual library to the profession as a whole, if only because the Equal 
Employment Opportunity Commission is not happy with the stipulation 
of a specific college degree for positions where it cannot be clearly proven 
necessary.21 
Another example is the procedure now required for filling vacancies in 
academic libraries. As described by Christofferson,22 it can involve steps 
ranging from developing the job description to signing the contract and 
including the notification of minority and other special employment 
groups, justifying the selection of one candidate, and providing reasons 
for rejecting others. The process may take six months or more with re- 
sultant deficiencies in library service due to inadequate staffing. Even 
more troublesome, there is no evidence yet to indicate that the hiring 
procedure has become more equitable, In fact, one administrator noted 
a reluctance to “take a chance on a black or female” because the required 
job descriptions are considered inf le~ib le .~~ While this reasoning seems to 
assume that all blacks and females are doomed to failure, or that once 
hired, a librarian can never be fired, it also suggests that legislation may 
cause already inflexible bureaucratic governance systems to become even 
more resistant to change. 
EVALUATION 
It seems unlikely that legislation is the most appropriate tactic for in- 
troducing social change into libraries. I t  doesn’t change attitudes; it may 
be used to pit one disadvantaged class against another; it may create the 
fear that minority librarians are cornering the employment and promo- 
tions market (thus deterring affirmative action efforts) ;or it may result 
in downgrading the MLS degree. Furthermore, as TothZ4 has argued, the 
enforcement of equal employment opportunity legislation in connection 
with high levels of unemployment places a heavy burden on employers 
and may mislead job hunters. Finally, the few reports available which 
measure -however indirectly -the effectiveness of legislation indicate 
that it still pays for librarians to be white males.25 
An alternative to legislation (or, perhaps a complement) seems to exist 
in the introduction of nontraditional governance structures, particularly 
some form of participation, into libraries. 
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NONTRADITIONAL FORMS OF GOVERNANCE 
Participatory management, committee consultation, delegation, de- 
centralization, self-governance, collegial governance and industrial de- 
mocracy are all terms used to describe various forms of employee partici- 
pation in the organization. Some of these -participatory management, 
committee consultation, delegation -are more descriptive of a leadership 
style that can operate fairly easily within the context of a hierarchical 
bureaucracy than of a governance structure. This is because in practice 
the supervisor permits or chooses to engage in participation with his/her 
subordinates as an alternative to an authoritarian style; the formal power 
structure remains unchanged. Collegial governance, self-governance and 
industrial democracy, on the other hand, tend to be built into the organi- 
zation. They imply a flat hierarchy and an organization that is largely 
employee-controlled (i.e. decisions are almost always made at  the lowest 
appropriate level) and that is sometimes employee-owned. According to 
some behavioral scientists, the introduction of self-governance requires 
that traditional organization be restructured and jobs redesigned before 
participation can emerge as an effective management technique.26 
Whatever the form, genuine participation is characterized by the staff's 
possession of real decision-making power over substantial matters affecting 
the organization, and is based on the premise that employees welcome 
autonomy and will accept responsibility for the constructive use of that 
autonomy on the job. Commitment, trust and power-sharing by manage- 
ment and employees are essential to the success of effective participation 
programs. 
IMPLICATIONS FOR EQUITY 
Participation has several implications for the achievement of equity in 
organizations. First, because the supervisor and subordinate share the 
authority for decision-making and the responsibility for results, the power 
differential between them is reduced.27 Second, participation, particularly 
the self-governance variety, tends to eliminate layers of middle man-
agement, thus reducing the traditional power structurez8 and permitting 
the introduction of new criteria for determining status (i.e. supervision is 
no longer a sign of status). Third, by virtue of participation in decision- 
making (attending meetings, providing input, interacting with a variety of 
people in the organization) , individuals acquire higher status in the orga- 
n i z a t i ~ n . ~ ~Fourth, because participation often occurs in group situations, 
individuals (particularly those with minority status) can more easily be- 
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come accepted members of the organization.3O Fifth, participation in deci- 
sion-making provides the experience which women and minorities need 
in order to become more valued members of the organization. Finally, 
participation allows individuals to influence the progress of the organiza- 
tion and may produce feelings of achievement and self-a~tualization,~~ 
thus increasing individuals’ identification with the organization and mak- 
ing them more valuable to it, 
CAVEATS 
Despite these factors, participation may not be the golden road to 
achieving equity. Because most participation in decision-making and prob- 
lem-solving takes place in committees, the group’s composition, leadership 
and mode of interaction heavily influence its effectiveness. 
The usefulness of participation for achieving equity in terms of both 
the individual and the decision made can be nullified when explicit status 
distinctions within the committee are allowed to influence the content of 
communications or reduce social interaction and support among commit- 
tee members. For example, low-status individuals may be unwilling to 
“make waves” because they have learned that such behavior is unlikely 
to be supported by high-status members of the group. Similarly, the 
group’s leader(s) (either natural or elected) must be committed to the 
concept of equity. Otherwise, it is fairly easy to fail to pass on, or to 
ignore, the ideas and suggestions of group members seeking equity. The 
committee’s mode of interaction is equally important because the internal 
operations of the group as a whole tend to squelch both unpopular ideas 
and ideas from unpopular people, before they can be considered on the 
basis of merit.32 
THE LIBRARY EXPERIENCE 
Participation in the form of committee work aimed at tapping the 
experience and expertise of librarians has long been a practice in many 
libraries.33 Only recently, however, have attempts been made to extend a 
role in the decision-making process to all interested staff members. Despite 
this short time span, a review of the literature reveals a full range of 
participation in library decision-making. Some examples include: the use 
of a consultative committee structure for coordination and decision-mak- 
ing;34 the use of peer evaluation for promotions, tenure and pay raises;35 
the election of departmental chairpersons (and the suggestion that the 
library director be elected) ;36 the use of ad hoc task forces for problem- 
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solving and decision-making; and the use of committees for the selection 
and recommendation of a library dire~tor.~? 
Perhaps the approach closest to self-governance has been the adoption 
of a collegial organization by some academic librarians. Collegial gover- 
nance presumes that librarians will establish policies concerning them- 
selves and their work and will conduct their own affairs, often through 
committees and usually according to a constitution. 
PARTICIPATION AND EQUITY IN LIBRARIES 
Unlike industry? where participation has been introduced because of 
management’s perceived need to increase production, decrease costs and 
improve the quality of working life, participation in libraries is usually 
introduced in response to librarians’ demands for a larger role in the 
decisions which affect their professional lives. Equity, when it occurs, 
appears to be a byproduct of the participation process. Some examples 
from the literature support this conclusion. For instance, Galloway** de- 
scribes the procedure used at the University of Louisville to select a new 
library director. This is a good illustration of participation’s potential for 
reducing power differentials, in this case between the library faculty and 
the university administration, and in all likelihood between the library 
faculty and the newly selected director. At no point, however, is this 
recognized as an advantage of the selection process. 
In a second example, YehsQ describes the use of peer evaluation at Cen- 
tral Washington State College to determine promotions and merit in- 
creases. The faculty members evaluated each other in terms of five cri- 
teria : professional effectiveness, scholarship, personal qualities, special 
services, and professional activities. These evaluations were then sum-
marized by a committee which made the recommendations for promotion 
and salary increases. The author notes that women received fewer recom- 
mendations for promotion, even from other women, because they had 
fewer advanced degrees and scholarly activities. This is interesting because 
the advanced degree (beyond the terminal MLS) was not a promotion 
criterion, and only the lack of scholarship (i.e. publications) -one item 
out of five -should have influenced the vote. This report appears to 
indicate that inequity can occur even with participation and objective 
criteria. 
Articles such as Christofferson’s, which describe the use of participation 
and affirmative action procedures for screening and selecting new librar- 
ians, mntain little information on the effectiveness of the process beyond 
the comments that “this large selection team insures that no individual’s 
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prejudices will dominate the hiring process” and that “we are getting 
better candidate^."^^ 
Drawing on what little exists in the library literature and on personal 
experience in participation in library affairs, including the search and 
screen committee, it seems unlikely that participation as an alternate form 
of library governance can ensure equity for minority and women librari- 
ans. This conclusion is supported by the observation that the collegial 
form of governance used by teaching faculties has not made the accep- 
tance of women and minorities into faculty life easier, and may, in fact, 
have hindered it. Nevertheless, participation and equal employment op- 
portunity legislation, like the proverbial carrot and stick (the law to grab 
attention and the rewards of participation -increases in job satisfaction, 
morale, feelings of achievement and self-actualization -to keep it) ,have 
the potential for creating an environment where equity can flourish. 
SUGGESTIONS FOR FURTHER STUDY 
Although the literature on participation in libraries grows daily, it ap- 
pears to be deficient in two areas. First, there is little hard data on the 
types of problems and decisions which participation faces in actual situa- 
tions; and second, only a few attempts have been made to evaluate the 
quality of the solutions found and decisions made by participatory meth- 
ods. There is also a need to know more about how to use participation to 
bring about desired changes such as increased equity. To this end, a series 
of small studies examining the composition of participatory groups in 
libraries might be useful. For example, is equity less likely when a com- 
mittee is composed of three high-status males and one low-status black 
female? What happens when a search and selection team consists of three 
high-status men, a high-status woman and a low-status feminist? Do 
elected committees function better, more independently, than appointed 
groups? 
A number of other questions should be asked and answered. What is 
the role of the larger institution within which many libraries function? 
Does it assist or hinder library attempts to provide equity? How would 
the achievement of equity, with its emphasis on the recruitment and pro- 
motion of minorities and women, affect the status of the profession? 
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Federal Funds in Governance of Local Library 
Institutions: A Reappraisal 
ERNEST R .  DEPROSPO, JR.  
AN ESSENTIAL ASPECT of the appraisal -or reappraisal 
-of federal funds for local libraries must include some judgment on its 
impact. The impact of federal dollars on local library institutions -the 
word local here refers to any political jurisdiction below the federal level, 
i.e. region, state, county, municipality -reveals no clear pattern. In fact, 
with few exceptions, the literature is practically nonexistent on this issue. 
There are, of course, numerous published statements on the necessities of 
federal support; however, these tend to make the unsubstantiated assertion 
that, on balance, the role of the federal government has been essential to 
the development of library services. 
The central questions relevant to the federal government’s role in sup- 
porting libraries were asked by President Lyndon Johnson in an executive 
order issued in 1966. As a result of the order, the National Advisory Com- 
mission on Libraries was created to answer, among others, the following 
questions: Are our federal efforts to assist libraries intelligently adminis- 
tered, or are they too fragmented among separate programs and agencies? 
Are we getting the most benefit from the taxpayer’s dollar spent? The 
commission was to assist the president’s committee on libraries to: 
a. make 	a comprehensive study and appraisal of the role of libraries 
. . .as components of the evolving national information system; 
b. appraise the policies, programs, and practices of public agencies, and 
private institutions and organizations, together with other factors, 
which have a bearing on the role and effective utilization of libraries; 
c. appraise library funding, including federal support of libraries, to 
determine how funds available for the construction and support of 
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libraries and library services can be more effectively and efficiently 
utilized; and 
d. develop recommendations for action by government or private insti- 
tutions and organizations designed to ensure an effective and effi- 
cient library system for the nati0n.l 
The world events following 1966 led to a political environment which 
naturally placed little priority on the pursuit of the answers to the ques- 
tions which President Johnson had posed to the commission. This result 
unfortunately has meant that the profession in 1977 remains unable to 
provide adequate answers to these questions. This writer believes that 
until they are answered through systematic empirical analysis, the role 
and impact of federal funds on local libraries will remain very unclear.* 
FEDERAL GOVERNMENT INVOLVEMENT 
The historical roots of federal government involvement in supporting 
libraries are well covered in the literature, but the details of that involve- 
ment are beyond the purview of this article.2 The first significant piece 
of federal legislation was the Library Services Act (LSA), an ALA-spon- 
sored bill first presented to Congress in 1946 and eventually enacted in 
1956. LSA and all succeeding pieces of federal library legislation, with one 
exception, were the direct result of ALA’s activities in its relationship 
with Congress. As Molz notes, “With the exception of the Medical Library 
Assistance Act of 1965, all library legislation (other than laws relating 
directly to the federal library establishment) has remained outside the 
mainstream of presidential and executive-branch endor~ement.”~ 
It is important to understand that the original intent of LSA, as a 
categorical aid program, was to stimulate the states to act on behalf of 
their own constituents. The program was not intended to be an ongoing 
federal subvention to libraries; rather, as Molz” and others have noted, the 
opposite was true. Federal monies were thus intended to “incite” addi- 
tional funds from the states on a matching ratio formula, presumably 
based on the state’s fiscal capacity and the submission of a state plan. 
It is impossible to document in writing (although it was confirmed in 
private conversations), yet ALA was able to negotiate a compromise in 
the interpretation of the state’s requirement for the matching ratio, i.e. 
the states could calculate the use of local funds and count state library 
* I am indebted to my colleague at  Rutgers, Ralph Blasingame, for his concep- 
tual contributions to this article. As State Librarian of Pennsylvania during the 
early stages of federal funding and, later, as Treasurer of the American Library 
Association, he gained insights which were of invaluable assistance. 
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personnel toward matching federal dollars. Despite this liberal interpreta- 
tion, the states have generally been unable to increase substantially the 
amount of state dollars available to their local political jurisdictions. The 
fiscal picture remains basically unchanged more than twenty years after 
the initial introduction of the federal legislation. Today, local expendi- 
tures for public libraries constitute about 81 percent of total expenditures, 
another 12 percent from the states, with the remaining approximately 7 
percent coming from the federal government. I t  must be noted that these 
percentages are means or averages, and distort the total effort when one 
looks at all fifty states. Relatively few states account for most of the funds 
coming from the federal government -a condition most important in 
assessing the role (and intent) of federal intervention in the support of 
local libraries. 
In 1965 major federal legislation affecting school and college libraries 
was enacted by Congress. The Elementary and Secondary Education Act 
of 1965 authorized $100 million to be spent by the states for school library 
resources. In the same year the college library was provided with its own 
identifiable source of federal funds by the Higher Education Act of 1965. 
As Mathews argues, “By 1966 then, the role of the federal government in 
the support of libraries of all types had been well e~tablished.”~ 
THE IMPACT OF FEDERAL MONIES 
It would be ludicrous to deny the need to receive increased financial 
support perceived by librarians from all types of libraries. In this respect, 
federal support of libraries has, symbolically a t  least, served the useful 
purpose of reducing these needs. That federal funds have had modest suc- 
cess in activating state response and state-local funding systems for librar- 
ies does not render irrelevant the central question: Has the impact of fed- 
eral monies in the governance of local library institutions been, on the 
whole, both positive and beneficial for the continued growth and develop- 
ment of libraries as critical agencies in the dissemination and handling of 
information? 
The inability of the library to establish itself as the critical agency in 
the acquisition, handling and dissemination of information, in the sense 
that the public school is critical to the educational process, obviously pre- 
dates federal intervention. Nevertheless, while the states today pay for ap- 
proximately 50 percent of the educational bill, they assume only about 12 
percent of the cost of libraries. Given the intent behind the inception of 
federal legislation, it does not seem unreasonable to suggest that the im-
pact has been minimal in this regard. In  fact, the economic events since 
E R N E S T  R. DEPROSPO, JR. 
1968 and the end of the “Camelot era,” have slowly awakened the pro- 
fession to the reality that the economy will be one of slow growth for the 
foreseeable future. At the same time, the financial plight of libraries has 
dramatically worsened. Innumerable “get-well’’ schemes have been offered, 
with each local governance level looking to the larger level (state or fed- 
eral) to solve the problem of scarce dollars. Why, then, has the federal 
impact been so slight? 
One of the few probing articles concerned with the role of the federal 
government on local library growth and development was written by 
Joseph Shubert.6 Shubert observed in 1975 that after eighteen years, an 
evaluation of the accomplishments of LSCA was yet to be made.‘ In look- 
ing at the provisions of LSCA, Shubert found that most state library agen- 
cies were heavily dependent on federal monies for normal operations: 
Any careful reader of statehouse news knows that state administrations 
and legislatures generally seek maximum federal funds in any program, 
with minimum state matching funds. State library agencies have gen- 
erally found the matching fund requirements and interpretations given 
by the U.S.O.E. of little help in securing the funds needed at the state 
level.8 
In June 1973 a “Group of Concerned Citizens” issued a statement on 
behalf of the National Book Committee entitled: “The Crisis in Our Na- 
tional Library System.”g This statement is important, for it beautifully 
illustrates-through grand rhetoric -the role of assertion in attempting 
to shape and influence national library policy. These citizens claimed that: 
“federal funds have provided the stimulation and the means for extended 
services, for new ventures, for coordination of activities, for enriched pro-
grams and innouatiue materials”; that “federal funds are just beginning 
to provide the basis for a nationally linked system”; and that “the national 
interest cannot be allowed to rest on scattered, parochial and unpredict- 
able local actions.”10 The last two quotations in particular crisply high- 
light some of the unwarranted assumptions which underlie the recom- 
mendations of the National Commission on Libraries and Information 
Science (NCLIS) for a national or super-infonnation network; they also 
reveal a fundamental misunderstanding of constitutional law. In the first 
instance, the assumption is made that a “nationally linked system” in fact 
already exists. A more persuasive argument can be made, however, that a 
nationally linked information system has never existed in this country. 
Further, one can argue that federal and state monies, which have as-
sumed the existence of “system,” have retarded rather than extended li-
Federal Funds 
brary system development, (The writer will return to this point.) In the 
second instance, the statement fails to recognize the historical evolution of 
the library as being grounded, as it was and is, in the tradition of local 
autonomy.11 Our obsession with “home rule” has been so great that any 
attempt to erode it has usually met with great political resistance. 
If one looks at the consequences of federal funding on the governance 
of local library institutions, it should be of little surprise to find no clear 
pattern. The situation varies greatly from place to place and from state 
to state, uniquely reflecting the prerogatives of a federal form of govern- 
ment deeply rooted in the notion of home rule. That the states and local 
municipalities (and schools and colleges as well) should open their a.rms 
to embrace additional monies -from whatever source-would shock 
the purist. That these same individuals would equally resist the oppor- 
tunity to share such resources through some kind of coordinated, mutually 
dependent system should also surprise the purist. For a rich, descriptive 
expression of such diverse points of view on the best way to use federal 
monies to provide library services, one need only read at random the vol- 
ume of testimony presented before NCLIS in their regional hearings.’* 
A 1974study for NCLIS concluded : 
In almost two decades of operation since the direct involvement of the 
Federal government, the present system has not produced an effective 
development and distribution of public library services. The distribu- 
tion of costs among the levels and jurisdictions of government is in-
equitable and is a prime deterrent to the progressive development of 
a public library system responsive to the informational-educatioMl-
cultural needs of a modern society. (emphasis added) lS 
Such a finding should cause the profession to reflect and to redirect some 
of its energies in exploring the reasons for the essentially dismal state of 
affairs. In effect, the underlying assumptions that have been made in the 
move to involve larger units of government in the support of local librar- 
ies need to be questioned. In any event, it should be no surprise to fmd 
that the best predictor of strong library programs is not wealth, but aggres- 
sive 1eadership.l’ In other words, a national library policy has done little 
to modify the historical antecedents of our federal form of government. 
The most important observation of the 1974 NCLIS report (and, by 
implication, its negative assessment of past national library policy) cen- 
tered on the practical political constraints of federal, state and local gov- 
ernmental relationships. The structure of social values and matters of 
economic equity and efficiency must be given serious deliberation in 
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choices among options for fiscal support of public libraries.15 The authors 
of the study observed: 
The legislation projects neither the concept nor the urging of a Federal 
role in developing and maintaining a program of public library ser- 
vices designed to meet the informational, educational, and cultural 
needs of an industrialized nation. Other weaknesses include the autho- 
rization-appropriations gap, the inefficiency of “floor” or minimum 
grants to each state, and the absence of clout in evaluating and admin- 
istering the state plan requirement. These weaknesses, coupled with 
the fact that the level of Federal funding, historically and currently, 
under the Act has been nowhere near the level required to constitute a 
viable intergovernmental partnership for public library development, 
give rise to serious questions on future performance.16 
The fuzziness of federal library policy is also evident when viewed from 
the broad perspective of general informational needs. A report published 
by NCLIS in 1975 has pointed out that there is no statute prescribing 
policies of guidelines for individual federal agencies to follow regarding 
use of the private sector in disseminating information which they produce. 
It further noted that there is no central location for executive responsi- 
bility in government to which private organizations or government agen- 
cies can turn for policy ~1arification.l~ 
IMPACT AT THE STATE AND LOCAL LEVEL 
The impact of a confused federal policy on local governance can, of 
course, be seen best at the state and local levels. In  a recently completed 
dissertation, Charles Curran has concluded that the basic weakness of the 
New Jersey State Library Plan was the imposition from “above” of a 
system on a nonsystem.18 He finds little evidence to show a positive rela- 
tionship between the state plan and library growth and development. 
Essentially, the New Jersey plan, typical of most state plans, has failed 
to recognize the need for and provision of the “administration” of the 
system. In other words, state library agencies have been unable, for what- 
ever reasons, to provide the regulatory authority necessary to ensure that 
the provisions of state (and federal) aid are carried out in a manner con- 
sistent with the intent of existing 1egi~lation.l~ The absence of such a coor-
dinated policy has meant that the local political jurisdictions, vying for 
multiple sources of income, have been able to take any course of action 
deemed necessary without fear of negative consequences from either the 
state or federal governments. 
LIBRARY TRENDS 
Federal Funds 
The plight of the county library in New Jersey, literally grasping for its 
survival, provides a rich account of the perils of ill-conceived library 
policy. The county library was historically envisioned as a minisystem pro- 
viding library services to the residents of the various municipalities located 
within the county boundaries. For that service, the “locals” paid a service 
fee, usually on a per-capita basis, to the larger (county) jurisdiction. 
Municipalities in New Jersey counties which have established municipal 
libraries under R.S. 40:54-1 et seq., however, are exempt areas, and there- 
fore pay no taxes in support of the county library unless they specifically 
elect also to become county member libraries -a rare situation. 
Because county services are also provided by other federal- and state- 
supported system services, more and more New Jersey municipalities are 
contemplating county-exempt status. The competition for sources of in- 
come among various political jurisdictions (local, county, state and fed- 
eral) has caused the largest county library in the state to claim that it 
will have to close its doors unless it receives new funding from a proposed 
countywide tax.20 Because the will to survive is so great, past history is 
often a poor guide to current practice. Thus, once again in response to a 
perceived crisis, the county library, on an ad hoc basis, has moved to the 
larger political jurisdiction to resolve the crisis. In  this particular instance, 
the county has convinced its state legislators to introduce a special bill 
which would grant the county the power to include the library in the 
county budget, and thus mandate all of the municipalities within the 
county to support the county library.21 
In the kind of legislative scramble described above, local leaders spend 
little time analyzing the broader library issues, nor do they tend to care 
much about the notion of the larger library and information network 
which will improve information access for more and more citizens. Cer- 
tainly, those who worked so hard for the federal (and state) support of 
libraries did not anticipate, or sell the program on the basis, that federal 
and/or state monies would be used to bail out a local library financial 
crisis. 
In  1970 Blasingame and DeProspo argued that “the system hierarchy 
(federal, state, regional, and local levels) too often is a t  odds with itself.”22 
The absence of a cohesive theory and controls at the state level has mani- 
fested itself in a series of indiscriminate decisions, most notably in the 
disbursement of limited resources to the regional and local public library 
systems without provision for feedback mechanisms. At the regional and 
local levels, librarians have been given little guidance in preparing them- 
selves for the rapid changes and increasing demands of our society. 
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A recent report in American Libraries further illustrates the need for 
a sound, empirically-based federal library policy. I t  would appear there 
is no longer any pretense that federal monies were simply to provide an 
incentive for state and local funding -nor that once it had accomplished 
this task, the federal government should get out of the library business 
(apparently Richard Nixon took the original sponsors of LSA at  their 
word). The largest urban libraries have proposed an LSCA amendment 
-Title V to LSCA -that would funnel acquisition funds through the 
states to public libraries serving cities with population over 100,000. The 
Urban Libraries Council is asking $60 million for the first Unlike 
the plea of the Concerned Citizens group in 1973, which saw federal 
monies being used for essentially innovative programs, our big-city li- 
braries are requesting state and federal monies for their “gut” resources -
acquisitions. 
Assuming that Title V becomes a reality, there has been no documented 
discussion on the governance implications if the federal (and state) gov- 
ernment becomes the primary funding source for the public library’s book 
budget. Will there be, for example, a mandated policy of coordinated 
acquisitions? What degree of autonomy, if any, will the local library 
institution have to forfeit for such higher-level governmental support? On 
what basis will the local library institution be held accountable for its 
decisions in the expenditures of federal and state funds? Will there be a 
serious concern for equalization? 
FEDERAL POLICY WITHOUT POLICY CONSIDERATION 
Molz has noted that federal library legislation is loosely clustered around 
a central context of extending and improving library services in general. 
The legislation addresses itself to specific types of libraries. In contrast to 
federal public school legislation, which identifies specific client groups, 
federal library programs are focused on the requirements of an institu- 
tional constituency comprising school, public and academic librariesz4 
The point made by Molz is especially important in light of President 
Johnson’s charge in 1966 to examine the impact of federal funds on local 
libraries. Presumably, his questions were somewhat concerned with whether 
user needs were being better met; however, the proceedings of a confer- 
ence on the information needs of various user groups in the United States 
concluded that the gap was growing rather than narrowing. The confer- 
ence participants placed hope for improvement on an enlarged national 
library network, buttressed by the public library.Z5 
The major thrust of this article is that the financial support of libraries 
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by the federal government became a policy without the benefit of a sys-
tematic, in-depth analysis so crucial for guidelines necessary for imple- 
menting that policy, i.e. policy without policy consideration. 
The time is opportune for a reappraisal of federal funding. Not only 
is there a new administration in Washington, but hearings are now being 
held by the House Select Subcommittee on Education on extension of the 
Library Services and Construction Act. Unless action is taken by Congress 
this year, LSCA will have expired on September 30,1977. I t  seems to this 
writer that significant to continuation of federal monies is the reconsidera- 
tion of the purposes of such support. For example, it can be argued that 
the federal government has no business funding libraries unIess, through 
ongoing monitoring, top priority is given to the concern for equalization. 
For a variety of reasons, federal support both has limited and has ad- 
vanced financial support for libraries of all kinds. On one hand, there is 
Iittle doubt that federal dollars were (and are) an important incentive 
to increase support at the local level. I t  is becoming increasingly clear, 
however, that local library institutions view the federal government as the 
solution to their financial woes. Few library leaders have taken the time 
to examine seriously the implications, conditions, and consequences of 
library intergovernmental partnership. For example, how will the strong 
libraries accommodate their “weaker” partners? 
The absence of serious policy consideration tended to obfuscate, if not 
ignore, the inherent dangers and complexities associated with institutions 
dependent on funding from multiple governmental sources. The plight of 
the county library in New Jersey is just one example. The generous inter- 
pretation of “matching funds,” as another example, resulted in very un- 
even library growth from state to state. One result has been that those 
state librarians who were so inclined lost much leverage in their political 
battles to upgrade the level of state and local support for libraries. This 
loss of political leverage weakened, for those who wanted such a role, the 
state library’s efforts to become a truly regulatory agency. 
As Joeckel noted in 1935, to use the word system, in the sense of a pub-
lic library system, is decidedly misleading. Joeckel further observed that 
the forces of local effort and initiative- the basis for public library 
growth-have very nearly reached the limit of their power to extend 
library service. As if he were writing today, Joeckel then noted: 
Meanwhile, the forces supporting a collectivist philosophy for libraries 
in general, and larger units in particular, are organizing and gathering 
strength at an accelerating pace. They are faced with many practical 
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difficulties, both in their future relations to government and in their 
relations to the library as an institutionz6 
What, then, should be the role of the federal government to the library 
as an institution? Molz sees three fundamental concerns: “the support of 
policy research; the financing of systematic experimentation, and the 
furtherance of interlibrary and interinstitutional cooperat i~n.”~~ In this 
writer’s judgment, the last two concerns are inconsequential compared to 
the concern first stated-support of policy research. The success or 
failure of future courses of action, whatever the nature of the action, will 
largely depend on the absence or presence of carefully conducted policy- 
value research. I t  should be obvious by now that simple assertion or un- 
critical advocacy is neither sufficient nor adequate for the development of 
sound library policy. Greater effort must be made both to question the 
unwarranted assumptions relative to the issue of library financing and 
then to enlist the best minds to work on solving some of the important 
challenges to sound library development and growth. 
During the presidential campaign, Jimmy Carter issued a potentially 
significant statement on libraries. That statement may contain the basis 
for a modified federal library policy: 
We need a new, revitalized effort to save our libraries to make them 
strong bastions against illiteracy and ignorance. 
This is not simply a matter of more federal support, although that 
will help. In  libraries as in other areas, we need efficiency and sound 
management of our limited resources. We need to organize our library 
services so that they can effectively serve the public. We need to coor- 
dinate federal help for libraries so that the assistance reaches those 
who need it and so that waste and duplication are eliminated.z8 
The entire statement by President Carter is important. First, it indicates 
that he pays close attention to his campaign statements. Second, the state- 
ment acknowledges both directly and indirectly the inadequacies of past 
federal policy toward libraries. I t  remains up to the profession as a whole 
to see if sound strategy and purposeful tactics emerge which will reflect a 
new and exciting era for library growth and development. 
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The Governance of National Libraries 
and Information Services at the Federal Level 
RUSSELL SHANK 
and 
ELAINE SLOAN 
THISPAPER EXAMINES the governance of national li- 
braries at the federal level. In other words, it describes some significant 
processes and mechanisms of policy formulation and resource allocation 
in federal libraries and other agencies with information services and 
products which have impact on national constituencies. This is not a 
comprehensive review of federal agencies; rather, it is an examination of 
a variety of national libraries and information services at the federal level, 
conducted by reviewing published documents and by talking with key 
persons in selected agencies. Discussions with agency personnel focused on 
services provided to national constituencies, and explored the processes by 
which decisions and policies are made within the agency and by which 
external influences are brought to bear upon policies. Both internal and 
external factors were also examined, which support or inhibit the develop- 
ment of services. 
In 1954 Phillips Temple introduced his work Federal Services to Li-
braries with the comment: 
There is no such thing as “a Federal policy” governing the services 
given by the Government to nonfederal libraries, because the policy of 
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each Federal agency expresses the individual nature, function, and tra- 
dition of that agency. When one considers Federal libraries, the prob- 
lem is further complicated by the fact that since the library’s duty is 
to serve the parent agency, its policies in turn are affected by changes 
in the policy and organization of the parent agency.’ 
Throughout the intervening years, there have been various calls for coor- 
dinated library and information policies at the federal level, and there 
have been a number of attempts to develop coordinating mechanisms. 
For the present, however, it is important to note that there is still no 
coordinated federal policy governing library and information service to 
the nation. Today, as was the situation in 1954, it is within the context 
of each agency’s mission that an examination of the governance of federal 
library and information service must take place. 
POLICY-MAKING AND RESOURCE ALLOCATION PROCESSES 
Policy may be initiated in the Congress or in any agency in the govern- 
ment, and it must finally be made legitimate by an act of Congress. Re- 
sources required to conduct programs are determined by the executive 
branch and independent agencies. Appropriation of resources and, in 
many cases, allocations for specific projects must have congressional ap- 
proval. Thus, both cooperation and conflict between executive and legis- 
lative branches is possible. The resolution of such conflict imparts political 
overtones to the formal resource allocation process. The Constitution pro- 
vides formal mechanisms for resolution of conflict between the executive 
and legislative branches of the government : Congress initiates programs; 
the executive may veto them; Congress may override the veto; the execu- 
tive may affect the implementation by such actions as delay, impoundment 
of funds, idiosyncratic interpretations of intent, and the establishment of 
guidelines for agency and citizen action. When programs are initiated by 
the executive, congressional support must be mustered to turn the pro- 
gram proposals into public laws and to acquire authorization for expen- 
ditures and for the yearly financial support required. Again, Congress has 
the ultimate power and may be involved in several steps of the policy- 
making process, i.e. when policy approval is sought and during appropri- 
ation deliberations to obtain funds for programs to implement policies that 
have already been approved. 
This generalized description applies to all federal agency activities. It 
is significant for library and information policy at  the federal level, be- 
cause agencies can offer national library services only with congressional 
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and executive branch agreement that such programs will be supported. 
The expectation that a federal agency will respond to national planning 
efforts, either imposed from within or initiated outside the government, is 
unwarranted unless both Congress and the executive branch can agree on 
three things: (1) the basic policy, ( 2 )  the authorization of funds to carry 
it out, and (3 )  the regular appropriations for programs to implement the 
policy. 
Within this context, then, how are policy issues and statements derived 
and decisions made on the requests for funding and allocations for re- 
sources? At the outset of any policy or program idea, policy formulation is 
largely a matter of the sensitivity of federal officials, including cabinet 
officers and members of Congress, to constituent needs. Influence on policy 
and program decisions comes from a variety of sources-members of 
Congress and their staffs, government officials, agency managers, constitu- 
ents, and consumer groups. Attempts to influence decisions at the federal 
level include processes which are traditional (e.g., lobbying) and those 
which have legal status (e.g., testifying on rule-making subsequent to legal 
announcement of hearings in the Federal Register). The impact of these 
influences on the formulation of policies is strongly tempered by the 
political, personal, and institutional priorities of the Congress, the presi- 
dent, the Cabinet and agency chief administrators. 
The procedure for allocation of appropriated resources within a federal 
agency is as follows. General budgetary guidelines are provided to federal 
agencies by the Office of Management and Budget (OMB) ,an agency of 
the Office of the President of the United States. These guidelines may 
include statements of priorities and mechanisms for planning, such as the 
establishment of budgetary ceilings and targets for agency fiscal requests. 
Presumably these guidelines reflect preliminary planning at the Cabinet 
level. 
Although procedures within agencies for the preparation of budgets 
vary, they usually require that the heads of major units prepare budget 
estimates and justifications. These statements proceed through the agency 
hierarchy to the chief administrator’s office, where decisions are made 
about kinds and amounts of resources to be sought. The agency budget 
then goes to Congress through OMB. At the same time, Congress, in a 
newly established process, works on its own budget and fiscal policy state- 
ments, so that congressional appropriations and oversight committees can 
respond in a coordinated way to the administration’s budget request. 
Congress holds hearings in both the House and the Senate during which 
agency heads, sometimes accompanied by lower-level managers, explain 
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and defend their requests. Congress establishes both personnel and fiscal 
limits for each agency, and often for functions within agencies. These 
congressional decisions are returned to the agency through OMB. Agen- 
cies then allocate their appropriated resources. Major changes in plans at 
the agency level must be approved by Congress, again working through 
OMB. As the process proceeds through the organizational structure of 
the agency, unit managers have varying degrees of freedom in the use 
of their allotments. The absolute guides are the congressionally determined 
ceilings on the number of positions and amount of funds to be applied. 
It is not possible to generalize about the role of federal libraries in 
agency policy-making and resource allocation processes because there is 
no uniformity to their location among the federal departmental hierar- 
chies-nor is there even stability of organizational arrangement within 
agencies. Some federal libraries report to top-level assistant secretaries for 
administration, some to research managers, some to personnel officers. 
Few, if any, report directly to the secretary or head of the department. 
EXTERNAL INFLUENCES ON POLICY-MAKING 
AND RESOURCE ALLOCATION 
It is significant that policy-making and resource allocation do not 
require input from agencies or individuals outside of the federal govern- 
ment. In reviewing program requests, Congress may invite citizens and 
special interest groups to offer testimony at hearings, but it is not required 
to do so. The existence of formal mechanisms for input from nongovern- 
mental sources into this policy-making process is limited, and varies among 
library and information services at the federal level. The National Library 
of Medicine (NLM) has a formally established board of regents which 
reports to the secretary of Health, Education, and Welfare. Members of 
the board are presidential appointees confirmed by the Senate. The pur- 
pose of the board is to advise on policies affecting the National Library 
of Medicine. 
The Library of Congress (LC) has several liaison committees, including 
a committee of representatives from the major library associations in the 
United States. These groups, however, are not regularly or formally in- 
volved in the decision-making process at LC. The recently completed 
review of the structure and policies of LC, which has been released in the 
Report to the Librarian of Congress from the Task Force on Goals, Orga-
nization, and Planning, discusses the desirability of establishing a board of 
advisors to the Librarian of Congress to “assist the Library in articulating 
and fulfilling its national responsibilities.”2 
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In general, interaction between local constituents and national library 
and information service agencies tends to be informal, that is, not man- 
dated by legislation or established as a part of the administrative structure 
of the agency. For example, the Department of Defense has formed Re- 
gional User Groups to aid in making management decisions affecting 
users of the services of its Defense Documentation Center. The National 
Aeronautics and Space Administration (NASA) has established a number 
of user groups in its facilities, and it systematically solicits information 
about NASA products and services. More recently, the Federation of In- 
formation Users has been created to assist in the formation of other user 
groups. Such groups are needed, as one spokesman has said, because: “the 
fact remains that data bases, information packages, and information sys- 
tems are created with little or no input from the user. In turn audits and 
evaluations of the systems are controlled by the ~endor . ”~  
The National Library of Medicine has informal relationships with the 
Medical Library Association (MLA) through an MLA liaison group. 
Changes in NLM services which have impact on the medical library com- 
munity are discussed with the liaison group. This process, unlike the pre- 
viously described board of regents, is informal. The National Agriculture 
Library (NAL) works closely with its network of land grant universities in 
attempts to gather support for its programs through this network and 
maintains informal contact with the National Association of Land Grant 
Colleges. 
The Library of Congress, like NAL and NLM, interacts informally with 
professional and constituent groups. For example, the Library of Congress 
works closely with the Heads of Technical Services of Large Research Li- 
braries and with the MARC Users Discussion Group in ALA. The Library 
of Congress has also turned to the Association of Research Libraries for 
advice, eg., with the National Program for Acquisitions and Cataloging 
(NPAC). 
When faced with the need to make a decision on the policy and alloca- 
tion of resources for the expansion of its MARC services, LC’s actions are 
typical of its interaction with the outside world. LC established an advi- 
sory committee widely representative of the library world, including com- 
puter-based cataloging system personnel, ALA officials, individual librar- 
ians and technical experts. The study resulted in a decision, supported by 
the advisory committee, to expand MARC to cover current literature in 
more languages rather than to devote resources to retrospective conversion 
of older records in the LC catalog. LC’s further response was also typical 
of an agency which does not have a mandate to perform services for a 
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national constituency. LC urged the library community to bring pressure 
on Congress to increase the LC budget for expansion of MARC, rather 
than taking the initiative itself to raise the issue of national need in its 
budget request to Congress. 
Scveral other developments demonstrate LC’s interactions with the 
library community in response to national library needs. The assistant to 
the Librarian for Network Development has formed the Network De- 
velopment Advisory Committee to assist in planning the possible configu- 
rations of a national library network, and to develop strategies for pro- 
ceeding with national network planning. The group includes major library 
networks and other planning groups. LC has also agreed to undertake 
the management of a center for a national periodical system, but unlike the 
network planning effort, initiative to create this system was taken by the 
National Commission on Libraries and Information Science (NCLIS) .As 
presently conceived, the national center would have an advisory committee 
of representatives from the library community. 
Although it may be desirable to establish formal advisory mechanisms, 
federal agencies cannot formally create such advisory committees with 
impunity. In the past such advisory groups have been created with little 
review of their costs and contributions, and they have tended to prolifer-
ate. In  order to limit and bring some order to this, Congress passed the 
Federal Advisory Committee Act (P.L. 42-463) in 1972. The act creates 
a system for the establishment and operation of groups such as committees, 
boards, commissions, councils, conferences, panels, taskforces, and what- 
ever else they might be called. The law applies both to the executive and 
legislative branches of the government. It requires OMB to review an- 
nually the work and continued need for each advisory committee. NO 
advisory committee can be established unless it is specifically authorized 
by the president or by an agency head. Furthermore, it must be deter- 
mined that the committee’s establishment is in the public interest and 
that it is needed to carry out the lawfully prescribed duties of the agency 
which created it. The agencies must consult with OMB and publish a 
timely notice of the formation of advisory groups in the Federal Register. 
All advisory groups are subject to a sunset provision, that is, they must 
cease operation after two years unless they are specifically renewed by the 
president or agency head. 
LEGISLATIVE MANDATE 
The impact of a congressional mandate on the governance of library 
and information service is significant. Congress is the ultimate authority 
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for approval of policy affecting federal agency programs and for funds 
for these programs; therefore, the viability of national library and infor- 
mation services and the acceptability of funding requests is best achieved 
through the attainment from Congress of a mandate to offer a national 
service. 
I t  has become routine for acts of Congress which establish mission- 
oriented programs to contain requirements for the development of infor- 
mation services to assist in achieving mission objectives. For example, the 
Department of Commerce operates the National Technical Information 
Service as directed by federal law4 in order to disseminate technical infor- 
mation in support of the development of American industry. Similarly, 
NASA is mandated to serve the information needs of NASA and its con- 
tractors. Within its mandate NASA has defined a relatively homogeneous 
constituency which in the past has enjoyed a high priority among federal 
programs. Fifteen laws passed in 1974 alone call for the establishment of 
science and technology information services. This has resulted in increased 
dispersion of the development and management of information activities 
among many government agencies. 
The only congressionally mandated national library is the National Li- 
brary of Medicine. This mandate is extremely important in the develop- 
ment and effectiveness of NLM services to the nation. In  contrast, the 
library of the Department of Agriculture has been designated a “national 
library” only by the secretary of agriculture. The fact that Congress has 
not mandated that the National Agriculture Library be a national library 
contributes to the difficulty which NAL has had in acquiring the funds 
necessary to develop activities beyond those which support the staff of the 
department. Although the department has given at  least intellectual recog- 
nition of the national importance of the NAL, Congress will not appro- 
priate sufficient funds and positions to support a national service. 
The Smithsonian Science Information Exchange (SSIE) ,which main- 
tains records of ongoing research, has never been able to secure the legis- 
lative mandate which would recognize it as a national depository of such 
information. Without such a mandate the activities of the agency are 
limited and its data base is incomplete. Agencies which do deposit infor- 
mation in the SSIE files do so voluntarily. 
The Library of Congress, as noted, has no congressional mandate to 
function as a national library, although for years LC has performed many 
national library functions on a de facto rather than a de jure basis. Pre- 
sumably Congress has supported LC’s national activities on the recogni- 
tion that the vast collections of LC are a national resource which should 
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be made available to the nation. Since the recent change in top leader- 
ship, the Library of Congress has assumed more initiative in its role as a 
national library agency, but does so still out of sense of national responsi- 
bility and not because of a legislated requirement to do so. 
COORDINATION 
As noted earlier, library activity at the federal level is dispersed through 
many agencies. A characteristic response to this situation is to call for the 
establishment of coordinating mechanisms aimed at reducing conflict, 
overlap, and diversity. The need for a comprehensive and coordinated in- 
formation policy is greater now than in the past. The issues have become 
more complex with the advent of what has been called the “information 
age.” Traditional concerns, such as intellectual freedom and the protec- 
tion of intellectual property, have assumed new and seemingly more 
urgent dimensions, in part because of the advent of computer and com- 
munications technology. New federal actions are required in a number of 
areas, such as: (1) to protect the investment of the existing suppliers of 
information and computer service, (2)  to open access to information vital 
to the solution of social problems, and (3 )  to protect the privacy of indi-
viduals. 
Dealing at the federal level with these and other social issues is all the 
more difficult because their dimensions do not neatly conform to current 
federal organizational structure. I t  is impossible to assign clearly the task 
of developing national policy in one or another aspect of the library and 
information services at the federal level. Furthermore, both a statement 
of policy in almost any aspect of information service and the development 
of programs to promote it usually have a potential impact far beyond the 
issue which they were meant to address. 
A recent study by Becker for the National Science Foundation recom- 
mends that a new central locus of responsibility be established to formulate 
science information policy at the national leveL5 Although this may con- 
flict with the mission of NCLIS, it would certainly not be the first such 
example of the establishment of agencies with competing roles. Becker 
singles out the new Office of Science and Technology Policy as the appro-
priate locus for this responsibility. The proposed agency would prepare 
policy statements which, however, would be only advisory. 
There are other proposals relating to organization and governance of 
information policy at the federal level which call for the establishment of 
centralized and high-level agencies to monitor and coordinate activities 
and to advise the White House and Congress of the need for information 
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policy and programs. The president’s Domestic Council Committee on the 
Right of Privacy for example, has recommended the establishment of an 
office of information policy within the executive branch and the establish- 
ment of an interagency council on information policy to be chaired by the 
director of the office of information po1icy.B This report also recommends 
the creation of an advisory committee, including both government and 
private individuals representing the private sector, state and local govern- 
ment, academic and professional disciplines. Another of its proposals, to 
create a department of communications on the cabinet level, is more 
radical. The reorganization of existing governmental departments that 
would be required in order to create a department of communications 
might lead to such potentially destructive or enervating influences that 
achievement of the mission would become extremely difficult. 
Another study for the National Science Foundation on options for 
national action in scientific and technical information service assumes that 
individual agencies will continue to be the focal point for the responsi- 
bility for direction and control of information activities. The report, there- 
fore, recommends the creation of a federal agency coordinating group to 
promote integrated program development and operation. The group 
would include representatives from federal agencies which conduct na- 
tional information services and from those agencies involved with plan- 
ning, such as NCLIS. It also recommends the establishment of an infor-
mation policy board to develop policy for the president. The board would 
be supported by advisory committees of “stakeholdersyy in the nation’s 
scientific and technical information enterprise from both the public and 
private sectors.‘ 
There do exist at least two active agencies which may perform some 
coordinating roles in national library service. One is the Federal Library 
Committee. As an example of its coordinating potential, the Federal Li-
brary Committee administers the federal library on-line cataloging net- 
work (FEDLINK) . I t  has also produced a consolidated statement of fed- 
eral library collection specialties. The second existing agency which has 
coordinating responsibility is NCLIS. Its program statement emphasizes its 
planning and coordinating role, which indeed is mandated to the com- 
mission by the Congress. The program statement clearly recognizes the 
dispersion of policy formulation at the federal level for library and infor- 
mation service, and recommends that the agencies that are or might be- 
come involved in achieving goals for a national program should continue 
their activity. The NCLIS program statement restates equally clearly the 
commission’s central role in the development and recommendation of 
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plans and in advising appropriate government agencies on policy: “In 
the proposed national program, the Commission would exercise its respon- 
sibility through the development of national policy, coordination of exist- 
ing programs and creation of existing programs as appropriate.”* TO 
date, however, NCLIS has not attempted to undertake this role and there 
continues to be a vacuum in the coordination of federal library and infor- 
mation policy. 
The governance of national library and information services is princi- 
pally contained within federal agencies. There are no constitutional and 
few legislated requirements for constituents’ input to the processes of 
determining national policy, program development and management con- 
trol, except for the basic democratic process of elections and the “advise 
and consent” relationship between the executive and legislative branches 
of the government for the appointment of administrators at the policy 
level. The determination of national policy is a political process: citizen 
input and influence is diffused and has limited potential for visibility. 
Decisions on policy and program, even at  detailed levels of development, 
are ultimately of congressional provenance. The manner in which policies 
are executed is the role of the president and his administration. 
At more specific levels of operation, federal administrators (including 
agency department heads, such as librarians and information officers) 
work more closely, albeit usually informally, with the communities they 
serve. In many instances these people are active members of their pro- 
fessions. In the most critical incidents they rely heavily on ad hoc advisory 
groups from within the profession. 
Whether or not a federal agency can offer a service to a national con- 
stituency is largely a matter of the mission of the agency and the man- 
date given it by Congress. If the objectives of its mission can best be 
served, at least in part, by national information activities, such a program 
will be developed. If the agency has no mandate to offer a national library 
or information service, its library will be largely devoted to the support of 
the agency personnel; Congress and the administration will not be respon- 
sive to proposals for library service that meet a national need. 
The nation has no coordinated, broad-scale national library and infor- 
mation policy, although there have been, and continue to be, pressures 
for its creation. There will soon be a White House Conference on Librar- 
ies. I t  will be a grassroots conference with widespread citizen involvement, 
first in state-level conferences, and then at the national level in 1979. The 
advisory committee for the conference has only a minority membership 
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from the library and information science community. The goals of the 
conference will be to assess the national need and to promote an inte- 
grated local and national effort in both the public and private sectors to 
fill that need. Regardless of the potential for White House conferences to 
produce significant results, the process is vital because it places the first 
steps of national policy formation in the hands of the potential benefi- 
ciaries of the policy. Strong input from these people at this point may 
lead to constituent access to the governance processes at later stages of 
policy and program development. 
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Governance of Library Networks 
C H A R L E S  H. STEVENS 
AMONGTHE MANY LIBRARY activities whose governance 
trends can be surveyed and analyzed, the library network is the most elu- 
sive. Network governance has not stabilized around a model, and no body 
of theory has emerged upon which a widespread practice can be built. To 
obtain any picture at all, one must (like some latter-day Edgerton with a 
stroboscopic flash) try to stop the action and by so doing illuminate the 
parts in order to determine a current trend. The danger is that such a 
view will appear skewed when seen from some later vantage -just as 
the prediction of adult moth behavior based on the observation of the 
adolescent caterpillar’s lifestyle would be seriously awry. 
By restricting the title words quite rigidly to the subject, the topic for 
discussion may be delimited. The word library needs no definition for 
readers of this journal. Its inclusion in the title eliminates the need for a 
disquisition on the governance of other networks -broadcast networks, 
telecommunication networks, or information networks, for example. 
Networks-in the library context -have, however, been defined in 
a variety of ways. Sometimes the word denotes simply a cooperative ar-
rangement between two or more libraries. In the context of this paper, a 
narrower definition incorporating some cognizance of the libraries them- 
selves, as well as of the connective tissue between them, is preferred. A 
network, therefore, is defined as a formal organization of three or more 
autonomous organizations interconnected to achieve their common pur- 
poses through the joint use of communications and computer technology. 
Two libraries do not constitute a network, nor does a score of them unless 
advanced technology brings their resources together for improved user 
access. While the definition adopted for use here may exclude from con- 
sideration some thriving groups with the word network in their name, it 
is nonetheless the author’s contention that this position is defensible. 
Charles H. Stevens is Executive Director, Southeastern Library Network, Atlanta 
F ~ L L1977 [2wI 
C H A R L E S  H .  S T E V E N S  
Governance is differentiated from administration as the law is distinct 
from the court. This paper focuses on the basis for operation, or basis 
governance. No attempt is made to deal with the application of that gov- 
ernance through the staff to day-to-day problems. Types and styles of gov-
ernance will be illustrated and the strengths and constraints of each will 
be considered. 
In  his appraisal of “Information Network Prospects in the United 
States,” Joseph Becker speaks of planning a network, and identifies the 
fundamental design considerations giving governance first consideration : 
Participants should share a sense of common purpose, of course, but 
even more vital is their willingness to undertake legal, fiscal, and other 
contractual commitments to ensure and preserve the functional integ- 
rity of the network. 
Examples of commitments that network participants may be called 
upon to make include: provision of materials and information services 
to the constituency served by other parts of the network on the same 
basis as that provided to its own constituency; maintenance of an 
agreed-upon level of service in terms of dollars and people; payment 
of a proportionate share of the expenses incurred in network operation; 
an understanding not to withdraw from the network without payment 
of penalties; and, agreement on the responsibilities of central network 
auth0rity.l 
The article begins by examining the purpose of network governance. 
Types and examples of networks that have arisen and required governance 
at  all levels of operation will be cited. Finally, consideration is given to 
some problems of network governance. 
THE PURPOSE OF GOVERNANCE 
Authors of recent literature covering library networking have been 
content to conclude that the problems of governance are important and 
that the solutions are multiform. There is more to say. It may be germane 
to begin by defending the proposition that network governance has an 
important purpose and that this purpose is not likely to change. That pur- 
pose is, of course, to provide a system under which orderly development 
can take place in the most effective way. As the introduction to this paper 
implies, governance is not only the set of documents establishing the net- 
work, nor is it solely the record of decisions and precedents set by the staff 
or membership. It is these, plus some combination of a written and 
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adopted constitution and the body of experience developed to express the 
concepts in that charter. 
The first function of library network governance is to set a direction 
for action. Through the establishment and adoption of a purpose, an ob-
jective, and a set of attainable goals, the autonomous participants in a 
joint enterprise begin to achieve unity in their undertaking. While good- 
will is essential, it is most likely to flourish where there is an accurate writ- 
ten expression of the initial goals, which is regularly reviewed to determine 
current relevance to changing perceptions of needs, constraints and re- 
sources. 
The second function of governance is to establish basic procedures for 
the activity. If the network members understand their joint purpose, 
recognize their current position, and identify the objective they wish to 
reach, governance charts the general route to be followed. Governance 
helps to avoid the perambulations that might otherwise occur. While 
governance may mark the route, it is the administrators who must deal 
with the daily chore of steering the operational vehicle and keeping close 
to that route. 
Governance set forth and accepted gives the network stability in this 
orderly progression toward established objectives. Changes in operating 
personnel, however, invariably bring new views regarding established 
operating patterns. Although this is frequently useful and is always ex- 
pected, differing methods of implementation -chosen by different ad- 
ministrators-will not divert the course of progress if the governance is 
sufficiently specific regarding the limits of acceptable action. In short, 
governance makes the library network an organization controlled by 
principles and not by persons. 
Governance also protects the participants. The development of a library 
network will include the employment of persons and the purchase, lease or 
rental of equipment or facilities not previously held or required by any 
single member. Governance documentation can and should establish the 
basis for ownership, the limited responsibility of the participants, and the 
housing and care of network-owned property. This is important with 
regard to real estate and other tangible property; it is critical for matters 
concerning network-developed software and the machine-stored data base. 
Unless the participants can depend on governance that will establish and 
uphold their rights and privileges but limit their legal liability for subse- 
quent support, a strong network is unlikely to emerge. Members must 
know in advance how initial costs will be amortized and how continuing 
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expenses will be divided. They must know, too, how the assets will be 
divided if the network is dissolved or absorbed into another organization. 
Are shares of ownership vested in the participant? Library networks em- 
brace both public and private organizations. Each has its restraints or 
entangling alliances and will require satisfactory shelter from what would 
otherwise be seen as bibliographic or financial piracy. An acceptable gov- 
ernance arrangement also protects existing members from supporting, 
without just compensation, the membership benefits that will be enjoyed 
by those who could not or did not share the burden of creating the net- 
work. 
Governance establishes an operating entity that can be recognized by 
others. This is essential if the library network is to receive grants, contracts 
or any funds or property from sources outside the network. Foundations 
and agencies of government have become wary of gifts and grants to 
individuals; therefore, the shelter of the corporate body or the chartered 
organization is favored as a more worthy recipient of trust. 
Finally, governance establishes the standard by which library network 
effectiveness should be measured. The purpose, objectives and goals for 
each network will be differently stated and variously perceived by those 
who use them. The determination of effectiveness, however, cannot be 
made in the absence of the criteria set within the documents of gover-
nance. The measurement of progress toward an end can only be shown 
if the end is specified. 
As Iong as cooperative organizations require the surrender of some au- 
tonomy on the part of members or participants, there will be a need for 
cohesive library governance. Critical problems of operation require a level 
of agreement whose enforcement could be taken to an appropriate court 
if necessary. Without established governance, a t  least one network has 
faltered over the seemingly trivial matter of cataloging standards to be 
mutually adopted for the machine-processed file of bibliographic entries. 
Although a governance agreement must be present, it alone cannot guar- 
antee network success. 
HISTORY OF DOMESTIC NETWORKS 
There is a surfeit of papers available on the history of interlibrary coop- 
eration including library networks. The coincidence of the centennial of 
the American Library Association with the US. bicentennial has given 
rise to a good deal of retrospective examination and a stirring of ashes. 
It is useful and interesting to the library historian; however, there is little 
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to turn to in terms of antecedents for the library networks now abounding 
or aborning. 
David Weber‘s excellent article “A Century of Cooperative Programs 
Among Academic Libraries” is an exception. I t  traces the century of foot- 
steps leading toward library networks among university and college li-
braries. Governance was not the eye-catching feature of these network 
forerunners, but Weber cites some informal and formal arrangements as 
trend-setting examples: 
An informal arrangement among several institutions constituted the 
Cooperating Libraries of Upper New York, CLUNY. Formed in 1931, 
it included Buffalo University, Colgate University, the Grosvenor Li-
brary, Hamilton College, Syracuse University, Cornell University, and 
Union College. This group functioned until 1939. ... 
An example of a formal agreement is the Duke University and the 
University of North Carolina interlibrary project. In 1931 these two 
institutions agreed to special book collecting areas, and the libraries 
exchanged author cards for their catalogs. Four years later a messenger 
service commenced. Two other North Carolina institutions joined in 
1955.. .. 
An example of contractual arrangements among several libraries is 
the Joint University Libraries founded in 1936 by Vanderbilt Univer- 
sity, George Peabody College, and Scarritt College for Christian Work- 
ers. Operating under a joint board of trustees, the facility is an indepen- 
dent entity, jointly owned and financed by the participants. Another 
example is The Claremont Colleges library system which began in 1931 
when a contractual arrangement among the Claremont Graduate 
School, Pomona College, and Scripps College, established a joint order 
and catalog department to serve the three libraries. 
A 1933 example of an arrangement for reciprocal borrowing privileges 
is the Atlanta University Center Corporation in Atlanta, Georgia.. . . 
Another variation of interinstitutional cooperation is the unification 
of academic libraries under state control. This was pioneered in 1932 
by the Oregon State Board of Higher Education which appointed one 
director of libraries for the entire state system and established the 
principle of free circulation among all state institutions? 
Barriers to library cooperation and networking have had attention 
through several decades. In 1969 this was a major ALA conference topic. 
Governance of the network was mentioned as a key element. Reporting 
this session later, Don Redmond proposed seven conditions necessary for 
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a network to function. One of these was coordination, others were collegi- 
ality and consortia. All have elements of governance as he gives in his 
exegesis: 
COORDINATION : The libraries must agree to march together. 
To  do this they must almost inevitably agree upon a leader, or rather a 
coordinator, to keep them together. There is some possibility, or dan- 
ger, that the university libraries, financed all by government, will have 
to accept a coordinator-whether by mutual agreement, or by fiat 
from above -if they cannot soon activate a network operation. .. . 
COLLEGIALITY: This is on of those “in” words, very much in 
favor in the ivory-tower discussions of university and library administra- 
tion these days. I think I can roughly but safely misconstrue it to mean 
the acceptance of decisions made by a group of colleagues -and that 
acceptance without endless bickering, without decision from above 
(that is, without hierarchical management). 
CONSORTIA: Groups with common interests, who together fund 
and hold common title to an operation to reach a joint objective more 
economically than they could separately. The stumbling-block is always 
the diversity of interests, the overlapping fields of activity and resources, 
and to put it bluntly the fear of each other which exists among indi- 
viduals in our universities. We cannot set up something for joint library 
service, these people are saying, which would slow down our own li- 
brary service, which would take away anything from our own hoard. 
This is a risk we must take. I t  is an unwarranted fear. . ..’ 
TYPES OF GOVERNANCE 
Library network governance divides conveniently into three categories : 
(1) governance by a government; (2) governance under a quasi-govern-
mental body; and ( 3 )  governance by the membership under a legal char- 
ter and bylaws. The types have subclasses and species. In the discussion 
that follows, there is no attempt to be exhaustive, but rather to indicate 
through a diversity of examples the complexity of the total array. 
GOVERNANCE BY GOVERNMENT 
Governance by a government, for example, yields to a further natural 
separation of types by political or jurisdictional subdivisions. The differ- 
ences between a library network operating at  the national level and one 
operating at the state level are significant. There are also important simi- 
larities. When a library network is brought into being within any level of 
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government, the founders can be quite certain that the opportunities for 
independent action will be sharply limited. The advent of a new agency is 
no longer an unexpected event, and the government within which it arises 
will have well-developed rules and regulations for every phase of its 
operating procedures. This condition is far from being wholly disadvanta- 
geous. Operation under a government body offers stability and a probable 
source of continuing funds, and it is a known quantity in terms of its 
operational characteristics. For certain library networks -those within 
the governmental structure -no other form of governance would be 
possible. Although individual libraries within the federal government 
might affiliate with an outside network to receive specified library services 
or to exchange access agreements for a class of library materials, there is 
no way that the library can accept the commitment or respond to the 
coercion that a nongovernmental library network might have to exercise. 
Because government libraries need networks as much as any group of 
libraries, one can expect many networks to come to light within and under 
the governance of government. 
Networks of libraries can now be found in many of the principal agen- 
cies of the federal executive branch. Among the first agencies to use new 
technology in sharing services was the Atomic Energy Commission (AEC) . 
Linking government facilities in Tennessee and Washington, D.C., and 
with contractors elsewhere, the commission’s effort pulled together a 
literature service that had needed organization. Among the benefits shared 
by participants in this service were the publication of Nuclear Science 
Abstracts and the publication of reports on microfiche. The organizational 
program developing behind the scenes did not have at the time an explicit 
precedent. AEC libraries were given a secondary point of contact a t  the 
agency level. At the same time, formal and informal meetings of the in- 
formation service personnel in the agency began to occur. Through these 
meetings and because of the increased interaction between the agency and 
AEC librarians, a government library network began to emerge. Its gov- 
ernance was to be found in the existing statutes applicable to AEC. The 
principal characters were not using the word network to describe the ac- 
tivity; they were simply promoting improved information service regarding 
atomic energy as called for by law. The mandate in the law was the 
natural consequence of public interest in atomic energy information. The 
level of interest quite naturally led to the expenditure of public funds for 
the development of improved information services. The AEC network of 
libraries was one of the improvements. 
Another government network to gain early recognition was based in 
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the National Library of Medicine. The purpose of its activity was to make 
current information more readily available to the medical profession. 
Computer indexing and searching were employed in conjunction with a 
magnetically stored data base, and the results were made available to 
those who needed them through long-distance telecommunications. While 
the structure of the medical library network differs from that of the 
Atomic Energy Commission, the governance derives from the same gov- 
ernment and the regulations are imposed by statute and regulation. The 
board of regents of NLM derives its authority from the enabling legisla- 
tion that created the library. Using that authority, the board supervises the 
application of existing regulations to the specific problems of the library, 
but may not depart from regular government practice or make rules that 
go beyond the statutory authority of the agency. Eleven districts through- 
out the United States have advisory boards to provide user feedback from 
the users to NLM’s board of regents, but there is neither provision for nor 
expectation of independent action on the part of the regional boards. It 
is important to repeat, I believe, that this situation is not detrimental to 
the effectiveness of the medical library network. With the generous funds 
provided to it from year to year, the network has been able to develop an 
outstanding operational program without the diversions that might other- 
wise occur if questions of governance required continual reconsiderations. 
There are other library networks in the federal government. The most 
advanced in the use of current technology are probably those in the State 
Department and the Department of Defense. Little is heard about them 
because of the classified nature of the information that they handle. It is 
evident, however, that the governance of shared library services -a net- 
work -in such closely guarded agencies is controlled under very tight 
regulations. 
The Department of the Interior has 400 government agency libraries 
interconnected for shared service. The commerce, agriculture, and trans- 
portation departments have also banded their agency libraries in an at- 
tempt to improve service and reduce the cost of labor-intensive activities 
through the use of new technology. 
Crossing agency lines to form a library network within the federal gov- 
ernment is more difficult than attempting to do so for a single agency. 
Territorial protectiveness becomes more important when more than one 
agency is involved. No agency willingly surrenders established authority 
or appropriated funds to another. In the last dozen years, however, there 
have been two attempts to discuss and then to establish some coordination 
of library services. One was the Committee on Scientific and Technical 
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Information (COSATI), a creation of the Federal Council on Science 
and Technology -a once-powerful White House body. The other is the 
Federal Library Committee, a group without any statutory authority or 
legal basis, but existing under the friendly auspices of the Library of Con- 
gress. Neither group has coercive powers among government agencies. The 
accomplishments of each group have come about through friendly persua- 
sion and against the resistance to encroachment described above. COSATI 
did not try to form a network, but exercised its influence on publishers, 
indexing services, and managers of information flow in the commercial 
sector. The Federal Library Committee, on the other hand, has begun to 
function as a genuine interagency network. The committee calls itself 
FEDLINK, and its members have negotiated and signed agreements to 
participate first in a network experiment and, more recently, in an opera- 
tional activity. The experiment and the subsequent postexperiment imple- 
mentation have both been connected with the Ohio College Library Cen- 
ter (OCLC). 
Because FEDLINK is of wide interest in the library community, it will 
be useful to have some of the details on its sole document for governance, 
taken from the Federal Register, June 4, 1973. After dealing with the 
twenty-one permanent members, the six rotating members, the three 
armed services observers and the ten regional representatives, the docu- 
ment announces monthly meetings and the appointment of an executive 
director. Then follows the heart of the statement: 
Functions of the committee.-The committee shall on a Govern-
ment-wide basis ( 1) consider policies and problems relating to Federal 
libraries, ( 2 )  evaluate existing Federal library programs and resources, 
( 3 )  determine priorities among library issues requiring attention, (4)  
examine the organization and policies for acquiring, preserving, and 
making information available, (5) study the need for and potential of 
technological innovation in library practices, ( 6 )  study library budget- 
ing and staffing problems, including the recruiting, education, training, 
and remuneration of librarians. 
Within these areas the committee shall recommend policies and other 
measures ( 1) to achieve better utilization of Federal library resources 
and facilities, (2 )  to provide more effective planning, development, 
and operation of Federal libraries, ( 3 )  to promote optimum exchange 
of experience, skill and resources among Federal libraries, and as a 
consequence, (4) to promote more effective service to the Nation at  
large. 
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The committee shall consider and recommend measures for the im- 
plementation of Federal library policies and programs, and shall serve 
as a forum for the communication of information among Federal li-
brarians and library users4 
It will be of great interest to the library community to see whether this 
successful attempt at an interagency library network within government 
can be sustained as the number of opportunities for sharing of resources, 
services, and personnel are extended. 
At the state level, library network governance differs. Each state, oper- 
ating under its own charter, has general laws and regulations that differ 
from those of the other forty-nine. The differences lead to opportunities 
for the founders of state library networks to seek and find within the 
statutes attractive administrative arrangements for their existence. Most 
often the library network -where one exists -devolves from the office 
of the state librarian. Special (and in many cases recent) state legislation 
may have enabled that individual to extend services in ways not contem- 
plated when the state library was formed. Most state libraries were created 
to assist the state legislature with the conduct of its work -chiefly the 
formulation of state laws. The functions have greatly expanded and in a 
wide variety of ways. Some states have developed rich central collections; 
others have appointed roving advisors to public and school libraries with 
the goal of assisting in collection development, use of media, reader ser- 
vices, and building construction. Every state library has formulated a plan 
for library service development and accepted the task of dispensing federal 
funds for library support to the public, academic and school libraries 
throughout the state. In this role, each state librarian has had an oppor- 
tunity to consider development of a library network under state gover- 
nance. The results have not been uniform, nor should they be expected to 
be so. Wealthy states with strong library programs have undertaken ambi- 
tious programs in library networking. Other states have given lip service 
to the idea. Existing state legislation, dealing with libraries, public educa- 
tion, higher education, and the promotion of science and industry, has in- 
fluenced the development of a library network in some states. Other states 
have written special legislation enabling a library network to develop in- 
dependently within state government. Those developing the network seek 
in the legislation to promote wording that will allow all types of libraries 
to participate in the network and that will create a direct line for the 
network to seek state-appropriated funds for services that benefit all resi- 
dents of the state. 
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New York State has a very strong legislative statement incorporating 
libraries and library services. Under strong leadership, these statements 
have been used to build effective library networks within state govern- 
ment. The New York State Interlibrary Loan network (NYSILL) pro- 
vides for a state-operated and state-funded arrangement of public and 
private libraries that will, when called upon, deliver to the reader in his 
or her local library any recorded material held in a participating library. 
The governance of the network is under the state library. The state librar- 
ian established the regions for service and identified the resource collec- 
tions that would be used to backstop the regional resources. Regulations 
for payment to the lending library were also developed under state law. 
After several years of operation, NYSILL is managing the flow of more 
than one million interlibrary loans per year within the state. Electronic 
technology assists in request transmission and fund accounting for this 
state network. 
GOVERNANCE UNDER A QUASI-GOVERNMENTAL BODY 
It has been shown above that governance of a library network by the 
federal government must of necessity be restricted to the statutes appli- 
cable to the particular situation. Likewise, under state government, the 
library network takes its cues for operation from existing or newly created 
state legislation. Now, we come to governance of a library network under 
a quasi-governmental body. A quasi-governmental body is one that derives 
its authority from the federal government, from the state government, or 
from some combination of the two. Such quasi-governmental bodies usu- 
ally operate in order to achieve a specific objective that cannot be as easily 
achieved under the federal government alone or under a state government 
acting by itself. Sometimes there is an element in the existence of such a 
body that suggests the inability of ordinary government to handle com- 
plicated activities or new ideas. Such a body can sometimes operate outside 
of the usual rules pertaining to civil service, salaries, accumulation of 
capital, and payment of taxes. Some of these bodies are constantly in the 
news; others are quiescent and relatively unknown. Among those that are 
well known is the Port Authority of New York. An example of a lesser- 
known authority or quasi-governmental body is the California Library 
Authority of Systems and Services (CLASS). 
A discussion of library network governance under quasi-governmental 
bodies could hardly go forward at this point without mention of Harry S .  
Martin’s 1974 report to the Southwestern Library Association entitled 
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“Legal Aspects of Establishing a Regional Interstate Library Network in 
the Southwest.” Martin’s paper, later summarized in Library Trends, 
speaks with authority regarding library network governance under inter- 
state compacts and other quasi-governmental bodies. He begins by point- 
ing out that: “In recent years, states have begun to adopt intermediate 
devices for regional centralization of power and so retard passing up to 
the federal government many areas of interstate ~oncern .”~  The legal 
authority for taking this step is derived from Article I, Section 10 of the 
US. Constitution, which enables the states to act together in certain 
matters of domestic concern while prohibiting them from entering into 
any action that would deal with foreign power. The interstate compacts 
whose work affects libraries have almost all had congressional approval. 
Some of these compacts have dealt with the area of education and have 
embraced libraries into that compact. Others have dealt exclusively with 
the area of libraries. Martin says that “over twenty-five states have adopted 
an Interstate Library Compact.”6 It is easy to understand that an inter- 
state compact would be especially apropos where one state has a large 
metropolitan area bordering directly on another state and finds that the 
sharing and use of library materials does not follow geographical bound- 
aries. With an interstate compact in operation, the library can derive its 
funds from all of its users and share its resources with them. 
One of the large active interstate library networks derives its governance 
from a quasi-governmental body, the New England Board of Higher Ed- 
ucation (NEBHE). This board was formed according to the constitutional 
provisions for an interstate compact among the six New England states. 
The New England Library Network (NELINET) became a sponsored 
program of the NEBHE and derives its legal status from that organiza- 
tion. Both the executive committee and staff of NELINET derive their 
authority from NEBHE, which appoints the executive director of NELI- 
NET and retains control over its fiscal affairs and operational develop- 
ment. Martin says: 
This retention of control by NEBHE over all phases of NELINET 
activities is interesting. Perhaps there was some doubt about the pro- 
priety of establishing a library network by an agency charged with 
providing “a coordinated educational program for the several states of 
New England. . . ,with the aim of furthering higher education in the 
fields of medicine, dentistry, veterinary medicine, public health, and 
in professional, technical, scientific, literary and other fields.” That is 
the broad mandate, of course, but it might be interpreted as restricting 
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NELINET activities to providing library support services within the 
educational ~ o n t e x t . ~  
The difficulties of operating a library network within NEBHE have be- 
come noticeable in recent years. The library network is attempting to deal 
with areas for which a board of higher education has no specific concern 
-libraries in industry, public libraries, and school libraries. As this is 
written, the executive committee of NELINET is attempting to determine 
the course of its future insofar as questions of governance are concerned. 
Meanwhile, the Western Regional Education Compact, binding western 
states into an agreement regarding the sharing of existing facilities for ed- 
ucation, formed an organization called the Western Interstate Commission 
for Higher Education (WICHE) . WICHE, realizing that library support 
is essential to educational facilities in institutions of higher education, 
has formed a subsidiary organization, the Western Interstate Library 
Coordinating Organization (WILCO) . WILCO, rather than becoming a 
library network, has become a consulting and study organization outlining 
new directions for coordinated library activities in western states. WILCO, 
like NELINET, must operate under the guiding principles and rules of 
the parent organization. In an educational organization, there is not the 
flexibility to incorporate within the library network the specific needs of 
the network as the noneducational aspects of the network are developed. 
This inflexibility refers specifically to the support of information and 
recreational services within the community by member libraries. Successful 
governance for the library network can come about only when all aspects 
of the function of the library within the community are given full atten- 
tion. I t  will be of great interest to see whether the ties between WILCO 
and WICHE remain as strong as they were during WILCO’s founding. 
A very different type of quasi-governmental organization is just coming 
to life in California; CLASS, mentioned above, is an intrastate organiza- 
tion created under California law. The provisions of the law allow for a 
“joint powers agreement.” This agreement, which must be ratified by state 
government, provides that a variety of municipal, state and county agen- 
cies may agree to the creation and funding of a separate agency to meet 
the particular needs that they perceive and wish to satisfy. In  the case of 
CLASS, the agencies founding the joint powers agreement included state 
agencies in higher education, political subdivision governments, and 
school districts. The agency itself derives its authority from the joint 
powers agreement, but it has its own board of governors and can formu- 
late its own policies -provided those policies do not conflict with state 
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law or with the regulation of the agencies that formed the joint powers 
agreement. Governance under this type of arrangement has been in effect 
for less than one year. I t  is quite possible that such a model may be wholly 
effective; however, an evaluation of the governance of the network must 
be made after it has had time to operate within the state. It may then be 
possible to determine whether other states also have the legal provision 
for a joint powers agreement (or something so like it that the model can 
be copied). 
GOVERNANCE BY THE MEMBERSHIP 
In the United States it would seem most natural for library networks 
to be self-governed, that is, governed by the members themselves. Given 
the tradition of self-government, it would seem altogether likely that the 
organizations created by citizens for their own benefit would be totally 
independent of outside organizations. Martin makes clear the reasons that 
this is not the case: 
Legal identity is the first requirement. All other needs, limited liability, 
a beneficial tax status, control over internal operations, a bank book, 
ability to acquire and maintain equipment, staff and physical facilities, 
and many other desirable traits all flow from the act of incorporation 
as a legal entity and recognition as such by the governments of the 
region involved. When the operative document is drafted, attention 
will have to be given to several legal and administrative details, and 
the choices made will depend upon the preferences of the participants, 
the purposes to be achieved and the type of method chosen for incor- 
poration. Two of these decisions might be especially difficult but they 
will affect the legal character of (the) network and may prove trouble- 
some to subsequent operations if they are not met head-on at the 
beginning. These issues are accountability on the one hand and coer- 
cive powers on the other.8 
I t  is obvious that the easiest step to take in network governance is to 
find an agency that can accept the responsibility for accountability and at 
the same time provide for coercive power. Such an agency might be the 
federal government, the state government, or a quasi-governmental agency. 
The easy path, however, has not always been chosen. There are a t  least 
two examples of large library networks that have retained within the 
membership all the powers of governance, including accountability and 
coercive power. These organizations are the Ohio College Library Center 
and the Southeastern Library Network (SOLINET). OCLC does not 
Library Networks 
need a new introduction to the library community. Its widespread services 
and its influence on the library community generally have brought it to 
the forefront of library activities in the last decade. The uninitiated may 
not know that the instrument of incorporation under which OCLC oper- 
ates was put in its final form on December 26, 1969, under the laws of the 
state of Ohio. Beginning with a mere handful of college libraries, OCLC 
projected a membership of fifty-four potential members within the state. 
They have now expanded to some eighty-four Ohio libraries, mostly aca- 
demic and public. While services extend to more than 800 libraries from 
coast to coast, the governance of the center remains within the Ohio 
membership. 
With the corporation now budgeted at over $15,000,000 per year, the 
matter of future governance has come into question by the members them- 
selves. The Arthur D. Little organization of Cambridge, Massachusetts, 
has been retained to guide a study committee in recommendations to the 
OCLC board of trustees regarding their future course of action. There 
seem to be many possibilities. The study report could recommend that 
OCLC continue with its current governance; they could also recommend 
that the necessary papers be reconstituted to permit election of trustees 
from among all of the active participants using the services of the center. 
Another possibility is that the governance now centered in Ohio be shared 
among the participating networks who have contracted for services with 
OCLC. A third possibility is that the board of Trustees surrender its gov- 
ernance to a governmental body or to a quasi-governmental body. A still 
different recommendation could be that the organization incorporate itself 
as a profit-making venture and sell stock to the public. (Under such cir- 
cumstances, the major stockholders might elect their own board of direc- 
tors.) I t  will be of considerable interest to see how the study committee 
uses the Arthur D. Little report and finally what action the Ohio mem- 
bers take regarding the future of their very successful enterprise. 
The Southeastern Library Network is a much more recent creation, but 
its membership already outnumbers that of the Ohio College Library 
Center. SOLINET began as an ad hoc committee within the Association 
of Southeastern Research Libraries (ASERL) in January 1972. John 
Gribbin, who was probably closest to the situation, reported on what hap- 
pened in the spring of that year : 
A questionnaire mailed on May 1, 1972, to virtually all academic insti- 
tutions of the southeast determined the degree of interest in a regional 
library network and the probable degree of participation. In  November 
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of 1972 a call for membership in a southeastern network was issued 
and plans for an organizational meeting were announced. Originally 
it had been proposed that the library network be limited to ASERL 
institutions, but this seemed undemocratic and economically question- 
able. More than the 29 member institutions of ASERL, it was argued, 
were needed to make the network a financial success. Some 35 or 40 
institutional members were expected ;99 finally joined. 
On March 9, 1973, the organizational meeting was held on the 
University of South Carolina campus. Temporary operating procedures 
were adopted and a Board of Directors was e l e~ ted .~  
During the next year this temporary board incorporated the network in 
Louisiana and prepared a set of bylaws for adoption by the ninety-nine 
members who finally agreed to participate before the charter membership 
provisions were closed to further applications. Months of dedicated activ- 
ity by the board members resulted in achievement of tax-exempt status, 
selection of Atlanta as the headquarters city, and legal authorization to 
do business in Georgia. 
The formal bylaws, adopted in early 1974, were set forth in eight ar- 
ticles governing all of the actions of the membership, the board of direc- 
tors, the officers, the staff, and the future operations of the nascent orga- 
nization. During this formative period, the new network was provided 
assistance by the Southern Regional Education Board (SREB) ,a regional 
compact organization of fourteen southern states. The staff of that board 
has been instrumental in providing mailing lists and some essential ad- 
ministrative services to the new organization. As the final bylaws were 
drawn, the informal association between the organizations was developed 
into a formal affiliation through a memorandum of agreement specifying 
SREB participation in the board of directors and management of the 
business affairs of the network. For more than two years SREB provided 
certain administrative services to SOLINET and participated in the net- 
work governance through board membership. In  July 1976 the elected 
members of the SOLINET board voted to terminate the affiliation with 
SKEB, effective January 1977. This action has now taken place and the 
network is governed by its own membership without ties to any other 
organization. 
Like OCLC, SOLINET’s governance, management and financial situ- 
ation has been under study during recent months. Brett Butler of Butler 
Associates, Stanford, California, was chief investigator. His report will be 
of interest to all who are considering the matter of library network gov- 
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ernance. It is not yet available in the published literature but may be 
within the next several months. In effect, Butler states that the governance 
of a regional network such as SOLINET may well be beyond the scope 
of an outside organization and better left to the management of the in- 
terested participants. SOLINET members, it appears, agree with Butler. 
They have developed a headquarters operation, funded it, and experi- 
enced useful services as a result of its operation. The future activities of 
a membership-governed library network seem to be nearly limitless. With 
a proper charter and a set of bylaws giving flexibility to the organization, 
it can serve its members through any channels that are appropriate and 
economically feasible. The governance, including the coercive power to 
set fees and to establish standards for participation in activities, rests on 
the pressure of the peer group. The peer group also insists on account- 
ability, both of its staff and of the organizations that provide service through 
that staff. In one sense it is a highly active consumer group -but, as 
consumers, this group has a particular advantage in that they are also 
the owners of their organization. Their representatives can become mem- 
bers of the board of directors and thereby exert the strongest possible in- 
fluence on the executive director and his staff. They can also influence 
the direction of the search for grants and gifts and for coordinate agree- 
ments between their network and those with which intercommunication 
would be mutually beneficial. 
There are at least two other networks governed by the membership. 
They are the Five Associated University Libraries (FAUL) and the Re- 
search Libraries Group (RLG) . FAUL is small and senior among library 
networks. Its success in New York has been based on the close coopera- 
tion developed among members with related missions. RLG is a very new 
network linking four of the larger libraries on the eastern seaboard: Har- 
vard, Yale, Columbia and the New York Public Library. This highly 
select group has suggested that network growth will be considered when 
that step is practical. Meanwhile, the network is governed by the four 
members and staffed as an organization independent of any member. 
I t  is probably worth mentioning at this point that the members of 
SOLINET are not libraries but institutions. This provision in the bylaws 
of the organization increases the strength of the organization and reduces 
the risk of volatility in the membership. When the contract for participa- 
tion is signed by the mayor, the city manager, the president of a university, 
or the chancellor for higher education in a state, the expectation of steady 
membership can be justified. Such a provision also allows for nonlibrarians 
to serve on the board of directors and this situation has already occurred 
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in SOLINET. The organization has had the benefit of advice from per- 
sons well trained in fiscal matters, education, and communications. 
IMPACT OF TECHNOLOGY ON 

LIBRARY NETWORK GOVERNANCE 

I t  is probably correct to assume that library network governance, or at 
least the administration of that governance, will be altered by the changes 
occurring in the use of computers and advanced communication by the 
libraries within those networks. The utilization of advanced technology 
calls on advanced skills for its management. As long as libraries and 
library networks are chiefly engaged in routine exchange of materials 
using established techniques, administration and governance perform best 
in the hands of those whose chief orientation is in the library field. A 
survey of the library networks in existence would show this situation to 
be predominant. State networks, too, are mainly administered by librar- 
ians. Only at the federal level does one find that the personnel entrusted 
with governance are not generally library-trained persons. As explained 
above, governance within government is largely by statute and regulation. 
The “who” in the governance equation is more a matter of bureaucratic 
assignment than professional training. A single exception, the board of 
regents of the National Library of Medicine, shows that in a discipline- 
oriented network, the governance should and does provide for board 
members who have a diversity of experience and a strong emphasis within 
the area of the specialty, in this case health services. 
As computers have become first larger and then smaller (but always 
more complicated and expensive), governance may change. There is a 
need to embrace within the governing body of the network those indi- 
viduals with expertise within the area of the technology that is being used 
and also within the area that can understand and manage the fiscal im- 
plications of a capital-intensive activity. The evidence of this trend is al- 
ready to be found in certain networks. The ties between the state library 
network and the state information processing activity have brought about 
the situation in which members of the information processing community 
are, by statute, assigned to monitor the technical aspects of library net- 
work development and any other use of digital equipment within the 
state. In membership-governed networks it is to be expected that gover- 
nance will also include those whose specialties give further credence to 
the decisions of the network-governing authority among the community 
at large. 
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Another effect of technology on network governance has not yet been 
observed, but it may be expected within this decade. As the application of 
the technology of computers and communications both improves and 
becomes less costly in comparison with labor-intensive services, small 
library networks will become less viable and larger ones will take their 
place. As the larger networks emerge, governance can be expected to 
become more formalized and more homogeneous. While it may occur in 
some areas that no network extending beyond state boundaries is accept- 
able to state government, this situation is unlikely to prevail. Common 
causes and common methods of meeting the needs of society will bring 
about organizations capable of meeting those needs in the most efficient 
and economical way. 
Communications has had the continuing effect of making the world 
ever smaller. As it becomes possible to communicate with one another 
more rapidly and effectively by both picture and word, the old limitations 
of space and time are dropped. Limitations are surrendered and the no- 
tion that library networks must be unnaturally constrained by either geo- 
graphical or political borders given up. Instead, arrangements of people 
and resources that are in balance with one another are sought. The gov- 
ernance of a network that will serve under these new constraints will be 
substantially different in its composition from one that is artificially de- 
termined by some characteristics having nothing to do with people and 
their access to information. The surface of wide-band communications has 
only been scratched. Broadcasting is not yet a century old, and narrow- 
casting requiring a wide-band transmission in order to achieve reasonable 
speed has just begun. As fiber optics come into wide use and as lasers 
operating through the atmosphere are harnessed for communication, the 
pressure for library networks to expand their service horizons will dramati- 
cally increase. As they do, governance changes will occur. 
Veaner, addressing the “Institutional Political and Fiscal Factors In 
the Development of Library Automation, 1967-1971,” touched succinctly 
on the influence of technology on library automation. The hallmarks can 
be seen in library network governance as well : 
I t  will be useful to note that the organization and management of 
library automation activities demonstrate development phases which 
closely parallel those in the computing environment : 
1. A stage in which the user himself (cf. accountant or faculty mem- 
ber) undertakes to perform the activity. In  this state individual li- 
brarians learned programming, did their own design work, wrote, 
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debugged, and ran programs themselves. (This was possible in the 
“open shop” environment prevalent in many early computer facili- 
ties.) 
2. A state in which the technician -in this case a librarian with ap- 
propriate public service expertise (for circulation applications) or 
technical processing knowledge (for acquisitions, cataloging, or ser- 
ials) -took charge of an organized development effort, hired his 
own programmers and systems analysts, and negotiated directly with 
the computer facility. 
3. A stage in which the professional system development manager is 
hired to oversee the total effort. Such a person is sometimes drawn 
from business or industry, is a seasoned project manager, and has 
broad knowledge of computers, especially in the area of costs. Such 
an appointment is more common in the large library, the consortium, 
or network.1° 
The thrust of the argument is that increased size and growing com- 
plexity will require more formalized structures, i.e. a stronger, not neces- 
sarily more rigid, governance. 
EFFECT OF ECONOMIC CHANGE ON LIBRARY 

NETWORK GOVERNANCE 

The governance of library networks will be responsive to economic 
change as the growth of the network is itself a creation of that change. 
One does not need to look far back to see a time characterized in libraries 
by expanding budgets being used to purchase more and more materials 
with the objective of comprehensive or at  least enlarged collections. In 
that climate publishers and writers outdid themselves and retrenchment 
by libraries became inevitable. Change was due and then overdue. As the 
change came, the governance functioning for a single library was replaced 
in part by the cooperative, the consortia, or the network substituting 
group purchase, group expenditures and group collections for individual 
library activity. 
As networks become stronger and more able to meet the demands 
pressed upon them, their financial requirements will change. They will 
become capital-intensive enterprises requiring more substantial sums for 
development and operation of their services. As this occurs governance 
will be altered as needed to attract favorable response from the sources 
of the required funds. Because two main sources of funding (governments 
and foundations) are available, it is predictable that governance will lean 
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toward them. In this connection the path ahead is obscured by the worri- 
some present; those involved with networks struggle to meet their daily 
needs and find planning for the future a luxury beyond their means. 
In  the end it is not possible to legislate or even to recommend a single 
form of governance for all the regional or national networks in a repre-
sentative republic. It is not possible, either, to put the gears in reverse, go 
back to “square one” and use cumulative experience to show which way 
to organize governance the next time. There is no next time; one can only 
continue from the present position. The variety of possibilities described 
leads to the tentative conclusion that the flexibility of membership-gov- 
erned networks offers a better chance for member-user satisfaction while 
government or quasi-government governance has more direct access to 
external or indirect funding sources. If the network can choose between 
user satisfaction and access to unearned income, perhaps it can sail safely 
between Charybdis and Scylla into the future. 
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LIBRARY TRENDS 
Governance of Special Information Centers : 
The Knowledge Availability Systems Center 
at University of Pittsburgh 
JAMES G .  WILLIAMS 
WHENTHE SOVIETUNIONlaunched the Sputnik satel- 
lite in 1957, the age of space exploration got underway in the United 
States. The National Aeronautics and Space Administration (NASA) 
was granted sizable sums of money to create the technology to enable the 
United States to catch up to and surpass the Soviet Union in the space 
race. A group of senators and congressmen felt that the benefits of a space 
program should be more than winning a race for technological prestige. 
Thus, the appropriations bill called for a program of technology transfer. 
To implement a program that would effectively transfer technologies 
developed by NASA and its subcontractors to the industrial and commer- 
cial sectors, a network of six regional dissemination centers was established 
across the United States. The Knowledge Availability Systems Center 
(KASC) at the University of Pittsburgh was one of these centers. 
The charge from NASA to the regional dissemination centers was to 
effect technology transfer of the research and development (R&D) ac-
tivities related to the space programs. This is the stated goal of KASC. 
To help the regional centers attain this goal, NASA made arrangements 
to have the R&D reports of subcontractors, as well as other related litera- 
ture, indexed and recorded on magnetic tape for distribution to the re- 
gional dissemination centers. The data on the tape were also published 
in two printed sources produced by NASA: IAA and STAR. KASC made 
arrangements to search the magnetic tape version of IAA and STAR on 
the University of Pittsburgh's computer system, thus permitting large 
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numbers of complex searches to be performed very quickly. The NASA 
file has grown at the rate of approximately 5,000 documents per month 
since 1963. The total NASA file now contains over 800,000 documents. 
Beginning in 1963 with the objective to transfer NASA technology to 
the private sector, KASC spent its early years building the necessary com- 
puterized information retrieval capabilities, developing and promoting a 
market within private industry for information services, building an orga- 
nization with the necessary talents to provide a high level of information 
services, and developing operational and fiscal policies and procedures 
necessary to the governance of a special information center. The decision- 
making within KASC in 1976 necessarily dealt with marketing, personnel, 
fiscal policies and operational policies. Although NASA provides KASC 
with approximately 50 percent of its budget, it is KASC’s responsibility 
to ‘‘sell’’ its services to industrial clients. Thus, KASC does not provide 
“free” information service, as is thought to be the case with libraries. The 
concept of charging for information services is a difficult one for many to 
accept, but is becoming more widespread today. The increase of informa- 
tion retrieval services from Lockheed, Systems Development Corporation 
(SDC),BRS and others has changed the nature of the information busi- 
ness over the past five years. KASC has had to make some interesting deci- 
sions in order to offer information services that are needed, but a t  a price 
that can be afforded by the clients and at  the same time covers the asso- 
ciated cost of providing these services. 
In addition to the NASA file, KASC and the other centers either pro- 
cess or access other computerized files of information. Each center leases 
and performs searches on one or more files in addition to the NASA file. 
KASC spins the CA Condensates file for its own clients as well as for its 
sister Regional Dissemination Center (RDC) . KASC in turn purchases 
information services for files that are searched by the other centers. KASC 
has also found it necessary to utilize the services of the Lockheed and 
SDC commercial information retrieval services. The decision to utilize 
this wide variety of information vendors is one dictated by the marketplace 
and by the need to be cost-eRective in terms of operating an information 
center. 
In addition to the NASA regional dissemination center, KASC has a 
research and development division which performs basic research and 
develops information-related products for governmental, educational and 
industrial clients. Examples of efforts in this area are the generation of 
specialized thesauri, compilation of indexes, and production of bibliogra- 
phies. 
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ORGANIZATIONAL STRUCTURE 
The organizational chart shown in Figure 1 illustrates the organiza- 
tional structure of the University of Pittsburgh of which KASC is a part. 
The organizational hierarchy both within the university and within the 
Regional Dissemination Center -renamed in 1976 the NASA Industrial 
Application Center (NIAC) -has an internal organization as shown in 
Figure 2. The KASC information center follows the traditional structure 
found in most organizations with the exception that NASA has certain 
controls over policy decisions and the scope of the center’s activities. The 
source of NASA control is based on its allocation of funds to KASC. 
Likewise, the university maintains its control over KASC from the pro- 
vost’s office. The source of university control lies in its allocation of some 
supporting funds and of facilities such as a computer system, utilities and 
space, as well as the use of the university name for marketing purposes. 
Engineers from the School of Engineering at the University of Pittsburgh 
work as technical analysts/consultants who supplement the technical anal- 
ysis staff of KASC. 
OPERATIONAL STRUCTURE AND DECISION-MAKING 
MARKETING 
The assistant director of marketing and his staff are responsible for 
marketing information services available from KASC to the industrial 
community. This involves the identification of potential clients within a 
geographical region that can be covered by the available sales staff. Leads 
for the sales staff are generated in a number of ways. An active mailing 
program that distributes promotional literature to potential clients is 
utilized. The mailing list is derived from Dun & Bradstreet’s mailing list 
service. The important decision to be made regarding the Dun & Brad-
street list is which subset of the entire list to select as having a high 
probability of utilizing the information services provided by KASC. Ex-
perience has shown that very small organizations (in terms of number of 
employees and size of the R&D budget) do1 not have a high potential for 
becoming clients of KASC. In  addition, certain types of industries, such 
as clothing and wood producers located in the geographical area around 
Pittsburgh, have a low potential for becoming clients. Mailings must there- 
fore be restricted to those organizations with high potential for becoming 
clients in order for a mailing program to be cost-effective. 
KASC also has sales seminars to which prospective clients, former cli- 
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ents and present clients are invited. These seminars are partly educational 
and partly sales in nature. The intent is to provide an ongoing awareness 
of the developments in the information industry and of the services that 
KASC can provide. These seminars also provide feedback to KASC in 
terms of evaluating its existing services as well as acquiring ideas for new 
or improved services. After a sales seminar, sales staff make followup calls 
on the attendees. Prospective clients for the sales seminars are also derived 
from the Dun & Bradstreet listings. 
Calls are also made on prospective clients who neither attend a sales 
seminar nor respond to mailings. Each salesperson has a geographical 
territory for which he or she is responsible, and is required to make a mini-
mum number of calls per week. Typically, appointments are arranged one 
week in advance, with the highest level of management possible. The 
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philosophy of attempting to make calls on high-level management (as 
opposed to a librarian or information officer in a company) is that the 
final decision to purchase information services is made at that level and 
not at the lower staff level. Therefore, the decision-maker is the one who 
needs to understand the value and nature of the information services that 
can be provided. 
Another responsibility of the marketing staff is to recommend the type 
of information services that will best meet the needs of industrial clients. 
J A M E S  G .  W I L L I A M S  
This is based on the marketplace rather than on what has traditionally 
been done. KASC has a variety of information service packages that will 
appeal to everyone from the one-time user who desires a state-of-the-art 
or in-depth analysis of a current problem, to the perennial subscriber for a 
combination of current-awareness (SDI) service, retrospective searches, 
and in-depth analysis of current problem areas. 
Traditionally, a particular problem was matched with a particular file 
and a search was run against that file. KASC found that most problems 
are interdisciplinary in nature; therefore, KASC offers the searching of 
as many files as seem appropriate for a particular problem area. This 
service provides the client with multiple points of view concerning the 
problem and frequently leads to creative solutions that could not be 
achieved through use of a single file for the search. 
The need to increase the client base in an information center requires 
creative marketing approaches based on the services and products that 
can be viewed as necessary and valuable to the client. The difficulty lies 
in the fact that the client wants assurance that the search will provide a 
solution to a problem; the information center is unable to guarantee 
such results. The lack of such assurance creates a degree of doubt in the 
potential client’s mind as to the value of the service and requires a high 
degree of salesperson skill and knowledge to remove the uncertainty from 
the client’s mind. A salesperson must be able to counter the objections by 
the client with information related to the client’s business and the value 
of information services. One method of overcoming the client’s doubts 
may be to explain that a search can reveal other unsuccessful attempts to 
solve the same problem. The client is saved from expending resources on 
proven unsuccessful approaches to solving the problem. On the other 
hand, the discovery of no results at all concerning the problem area may 
indicate that finding a solution to the problem may be beneficial in terms 
of selling the solution to others. The basic concept is to build confidence 
in the fact that information has value, whether it provides a solution to 
the problem, a partial solution to the problem, or no solution at all. In 
any case, information provides for better decision-making on the part of 
the client. 
In  pricing its services and products, an information center must make a 
difficult decision. The marketing staff must make these decisions in con- 
junction with the technical operations staff. The basic information re-
quired to make pricing decisions is the cost of providing a given service or 
product. This requires a detailed task analysis of the time and materials 
required to produce a particular service or product. Other factors of a 
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pricing decision include: (1) whether the marketplace is willing to pay 
the desired price for the product, and ( 2 )  whether the price is competitive 
with similar services available from other sources. The proliferation of 
competition in the information industry has made pricing decisions more 
difficult, but has encouraged information centers to explore methods to 
reduce the cost of providing services. 
Marketing in conjunction with technical services must also assume the 
responsibility for followup and evaluation. This requires a rigorous pro- 
gram of alerting sales personnel to contract expiration and of periodic 
inquiries regarding satisfaction with the services and product provided. 
Marketing offers a means of evaluating the center’s services and products. 
In  addition, it gives feedback to technical services regarding the perfor- 
mance of staff in terms of competence, quality of service and responsive- 
ness. Followup and evaluation also provide marketing with some guidelines 
for marketing program effectiveness and with ideas for new marketing ap- 
proaches. Marketing is thus a critical and complex aspect of an informa- 
tion center, and produces the revenue by which the center survives. The 
decisions made in marketing are highly important to the center in terms 
of budget, staffing, operations and policy. 
TECHNICAL SERVICES 
Technical services provide the production and distribution capabilities 
of KASC. When a sale has been made, the client is referred to the tech- 
nical analysis section. Each client is assigned to a technical information 
specialist with expertise in the subject area of the client’s major interest. 
KASC’s technical analysts have specialized training and experience in 
fields such as chemistry, engineering, and business. In addition, engineers 
from the School of Engineering perform analysis functions, as well as act 
as consultants to the in-house analyst staff. An analyst must not only be 
versed in the subject area of the problems a client poses, but must also 
have expertise in the area of information science. He/she must know the 
proper information resources to utilize in order to retrieve data relevant 
to the client’s questions. The analyst must also be adept at negotiating the 
question with the client. In  most instances the client is a highly qualified 
expert in his field; this places responsibility on the analyst to understand 
the client’s problem at a sophisticated level. The analyst must foster the 
client’s confidence in his or her ability to deal with the client’s problem, 
and must then translate the client’s problem into a form that is searchable 
using a computer search program. Because KASC utilizes several search 
systems in addition to its own, the analyst may need to write the search 
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strategy in several different forms using different vocabulary control mech- 
anisms. The analyst must know both the protocols of several different 
search systems and the contents and characteristics of several different 
data bases. The analyst may then conduct part of the search on one of the 
on-line systems utilized by KASC (e.g., Lockheed or SDC) ,or may send 
the search to technical operations to be searched in the batch mode. The 
constraining factors for the analyst are time and money. Although an 
analyst is frequently compelled to perform a search that is very broad in 
nature so that the probability of missing an item of importance is quite 
low, the cost of such an approach is very high; furthermore, the more 
items produced by a search, the more time the analyst must spend elimi- 
nating the nonrelevant material (noise). Thus, the analyst must attempt 
to perform a search wherein the tradeoff between cost and effectiveness 
is reasonable, and therefore must understand specifically what information 
the client requires. In some cases the analyst must use creative approaches 
in the retrieval of relevant information. If a client desires to know the 
market possibilities for glass insulators for the utility industry, for example, 
it may not be possible to access information directly using the key term 
or concept of glass insulators. The analyst must seek approaches for search- 
ing appropriate files using concepts not directly related to glass insulators 
-such as determining the predicted number of miles of electrical or tele- 
phone wires to be strung in the future and then computing the number of 
glass insulators required. 
Once a search has been completed, the results are delivered to the 
analyst, who then performs additional analysis of the output. In the 
simplest case the analyst will simply review the output and mark those 
items that are relevant to the original problem posed by the client. In a 
complex case, however, the analyst may analyze the results, classify them 
according to various dimensions of the problem, and write a report sum- 
marizing the results of the search. This procedure may take from five to 
twenty-five hours, depending on the complexity of the problem and the 
extent of the output. 
The analyst is responsible for following up each client’s search results to 
determine if the client has been satisfied and if the results have been use- 
ful. This is done in several ways, but the most direct method is a telephone 
call after the client has had sufficient time to peruse the results. The use 
of a questionnaire has also helped to determine the strong and weak points 
of the services provided. NASA requires that KASC document technology 
transfers in terms of dollar value. Therefore, if a client has applied the 
results of a search to solve a problem, improve a process, reduce cost, in- 
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crease a market, or similar actions, the analyst is responsible for docu- 
menting these cases and for getting the client to document the dollar value 
to his organization. A program of technology transfer is consequently the 
responsibility of the analyst staff. Because technology transfer is usually 
spread over a lengthy period of time after the search results have been 
provided, a regular schedule of contacting clients for technology transfer 
followup must be executed. This requires a comprehensive recordkeeping 
system and an efficient method of alerting analysts when to make followup 
calls. In  some cases the analyst must visit the client’s organization to en- 
sure adequate documentation of a technology transfer case. 
The analyst staff must keep an accurate in-process tickler system to 
know the status of each search for each client. This system is designed to 
provide the client with timely service. It also provides an analyst with the 
means to determine both the status of any search in the system and how 
long it has been waiting at  any one stage. In addition, a system of keeping 
clients aware of their contractual obligations (in terms of getting the num- 
ber of searches completed within the time frame agreed upon) is also 
maintained by the analyst staff. The tasks of keeping the in-process status 
of each search and of ensuring that each client’s service is on schedule re-
quire an extensive amount of paperwork and monitoring. I t  is important 
to keep the client on schedule because a client only pays for services per- 
formed -not necessarily for the amount of service agreed upon. Changes 
in the contractual arrangement and method of payment required could 
eliminate a great deal of both recordkeeping and telephoning clients to 
remind them it is time for another search. 
The technical operations staff is the other half of technical services. The 
major responsibility of this group is to assemble the information package 
for the client and distribute it to him. In addition, this staff performs 
searches on the KASC-maintained files and transforms vendor magnetic 
tapes into a searchable format. The programmer in this group also per- 
forms functions relating to the business operations and a management in- 
formation system. One very special section of technical operations is the 
“documents” section. Its purpose is to provide documents to clients who 
wish to order them through KASC. This service closes the loop in terms of 
a total information service. The results of searches that a client receives 
from KASC contain a simple order form that can be completed and re- 
turned to the documents section; this saves the client from attempting to 
locate and copy a document for his use. KASC orders documents from all 
over the world for this heavily used service. 
All search results, whether run on the University of Pittsburgh computer 
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system or from an outside source, are delivered to technical operations. 
The search results are matched against an action form, sent to technical 
operations from technical analysis, that details what files were searched 
on what systems, the title of the search, and the client’s identification code. 
When the search results arrive they are separated and cut into easily han- 
dled form and then returned to the analyst responsible for review and/or 
report-writing. The results of the analyst review are eventually returned 
to technical operations for final packaging and distribution to the client. 
The procedures in technical operations are characterized by a large amount 
of clerical work and recordkeeping. Technical operations maintains a file 
on every client which contains a complete description of every search per- 
formed. These files are periodically microfilmed to reduce storage space 
requirements. In addition to the recordkeeping and clerical work, techni- 
cal skill and knowledge are required to maintain the computerized files 
and to submit searches. 
KASC has maintained a philosophy that the manner in which the in- 
formation is packaged both logically and physically makes it more useful 
as well as attractive to the client. A considerable amount of effort is there- 
fore expended in technical services to produce a product that is organized 
and formatted in a useful manner and is also a professional-looking prod- 
uct. It is difficult to assess the cost-effectiveness of this approach, because 
other relatively successful information services do not put as much effort 
into this aspect of their service as KASC does. The effect of an attractive 
package for marketing and sales purposes is nevertheless probably justified 
in today’s society of slick-looking products. 
The supervisor of technical operations has a responsibility to collect 
statistics concerning all activities in that section. These data are summa- 
rized each month and act as a measure of the level of activity of the cen- 
ter. They also permit some interesting insights into which files are being 
used, how active certain clients have been, how many document orders 
have been placed and received, and many other aspects of actual opera- 
tions. These data are invaluable in staffing and scheduling in the opera- 
tions area, and are also useful to the marketing section in understanding 
what services are being utilized most heavily and the activity level of cer-
tain clients. 
The operations section has its own programmer, who is responsible for 
maintaining all search programs, file conversion programs, and file main- 
tenance programs. The programmer is also responsible for program en- 
hancement for more efficient and effective operation. A number of busi- 
ness application programs are also written, improved and maintained by 
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the programmer. These programs handle accounts receivable, invoicing, 
contract renewal and status reporting. 
BUSINESS OPERATIONS 
Business operations are administered by the associate director of KASC. 
The primary function of business operations is to control the flow of 
money between income and expenditure for the NIAC operations. Al-
though the financial officer is responsible to the university for accounting 
purposes, the business operations section of the NIAC controls its con- 
tractual agreements, invoicing, receivables, expenditure request, sales com- 
mission, accounting, general client accounting, budgeting, and reporting. 
Several of these functions are automated to ease the clerical effort in- 
volved. The business section maintains a complete file of all contractual 
agreements, services performed and correspondence with clients. These 
functions are typical of most business operations found in commercial 
establishments selling products or services. The center is audited by both 
the university and NASA and must therefore maintain accurate and up- 
to-date records. 
The data from business operations and technical services provide the 
basis for management information that is utilized in the decision-making 
activities of the center. The data from business operations also provide 
the basis for constructing a budget. The budget established by the NIAC 
is based on the NASA contribution, the university contribution, and the 
estimated income from the various products and services sold by the cen- 
ter. Attempting to estimate income depends on the number of sales per- 
sonnel, the size of the marketing budget, and the services and products 
offered for sale. Deviations from known successful patterns involve risk. 
Because the center may not run a deficit operation, radically new pro- 
grams of marketing, technical operations, or services and products are not 
instituted without prior testing and weighing of the costs and benefits in- 
volved. The management information supplied by business operations 
therefore, offers an important measure of performance for planning fu- 
ture operations. 
CRUCIAL AREAS OF GOVERNANCE 
The most important and time-consuming areas of decision-making and 
policy formulation for an information center such as KASC are: (1) bud-
geting, (2 )  marketing, (3)  personnel, (4)evaluation, and (5) control of 
operations. The fact that KASC must operate similar to a commercial 
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enterprise in an academic environment places many constraints on the 
budgeting process at KASC. NIAC is considered by the university to be a 
research organization and is thus governed by the budgeting policies and 
procedures of research accounting. As a result, most commercial estab- 
lishments typically have more flexibility in the budgeting process than 
does NIAC. The constraint of research accounting eliminates high risks 
but reduces the capability to be highly innovative in operations. Certain 
university policies regarding overhead rates, personnel classifications and 
expenditures cause the budget to look much different than it might if 
these constraints were removed. Moreover, certain NASA requirements, 
such as documenting technology transfers, cause various resources to be al- 
located to meet these requirements. In addition, budget increases based 
on estimates of increased sales of services and products are viewed with 
conservatism. Changes in services and operations are consequently made 
at a slower pace than might be desired. 
Marketing requires creativity, and it demands more crucial decisions 
than most other areas of the information center. Identifying potential 
clients and new services can be an expensive and time-consuming process, 
requiring innovative approaches and hard work to perform these tasks 
with limited resources. Marketing must also train, schedule, motivate and 
monitor a sales force. This requires a host of decisions, ranging from 
defining geographical territories to determining the proper commission 
algorithm that will motivate but not permit overselling or dishonesty. The 
design of new and better services requires a constant evaluation of the 
attitudes, needs and demands of the user community. Marketing must also 
be able to create a demand for a new service or product; this requires pro- 
motional literature and a sales story that states fairly the attributes of the 
service or product without giving false impressions. 
Personnel decisions in a university environment are difficult a t  best, but 
attempting to operate an information center as described above makes 
them nearly impossible. The fact that KASC must abide by the personnel 
policies and procedure of the university generates a host of problems in 
governing such a center. The university did not plan its personnel classifi- 
cation system to include marketing people, sales people or information 
analysts. Therefore, obtaining classifications and descriptions for such jobs 
is a rigorous ordeal, as is establishing a pay scale competitive with industry. 
In  many cases, top-level people cannot be attracted to information center 
jobs because the pay is too low. Personnel policies regarding promotion, 
evaluation, dismissal, raises, transfers, and affirmative action similarly pose 
many difficulties in the operation of a center such as KASC. 
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The decision related to hiring personnel is a difficult one. The tradeoff 
between acquiring individuals who are technically competent in a special 
subject area but who lack training in the information industry, and indi- 
viduals who are trained as librarians or information scientists without 
technical knowledge, is not at all clear. KASC has tended to hire indi- 
viduals who are technically competent in a subject area and then train 
them in the information business. Selection of marketing and salespeople 
who can perform well in the information industry is quite important to 
the survival of an information center such as KASC; these staff members 
have typically been drawn from industry and have very little knowledge 
of information centers and their activities. This again requires a training 
program. 
The activities of an information center such as KASC must be evalu- 
ated in order to make decisions concerning the center’s operations and/or 
continued existence. Evaluation requires a certain amount of control over 
the center’s activities. Determination of the degree of control necessary is 
based on cost-effectiveness -i.e. evaluative purposes should not require 
more control than can be justified in terms of benefits. For example, 
spending an additional $10,000 to increase control over an operation that 
will result in a $5,000 benefit is not cost-beneficial. This philosophy should 
also be applied to the control of personnel as well as of operations. 
The decision-making activity in an information center is quite varied 
and parallels that of a business firm; it can reside in a single person or can 
be delegated to those responsible for a certain area of activity. By center- 
ing all decision-making in one person, a certain degree of total control is 
felt by the decision-maker while, in fact, there are more decisions to be 
made than one person can manage. Under these conditions, very few deci- 
sions are actually made and those that are will probably be of little value 
to the total organization. A delegated and shared method of decision-mak- 
ing is required if a complex organization is to prosper and find direction 
for its functions and motivation for its people. The crucial aspects of how 
much control over operations is required and the mechanisms for monitor- 
ing and exerting that control are not simple decisions. The tendency to 
overmonitor and to overcontrol is natural but is also very costly, not only 
in terms of the resources that must be committed to such activities, but in 
terms of employee morale. In an environment in which too much moni- 
toring/control is exerted, employees feel that management has little or no 
confidence in their abilities. On the other hand, an organization with 
limited resources and a need to generate income must maintain tighter 
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controls over its activities than organizations with greater resources or no 
need to generate income to cover the cost of operations. 
MEASURES OF PERFORMANCE 
An information center that sells its services in order to survive must 
guarantee that its employees and its activities and services satisfy some 
measurable criteria. KASC has attempted to establish performance mea- 
sures that coincide with both its stated goal of providing technology trans- 
fer and its real goal of survival. Therefore, each of the activities has some 
measure of performance that strives to ensure the achievement of these 
goals. For example, each salesman is required to make a certain number 
of calls per week and to produce a certain dollar volume of sales. An 
analyst is expected to complete search analysis within a certain time frame 
and to document a certain number of technology transfers. In addition, a 
specified level of quality is expected in the products produced. This can 
be measured by the number of letters of praise versus letters of complaint, 
as well as by the evaluation process. 
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The Better Mousetrap : External Accountability 
and Staff Participation 
JAMES F. GOVAN 
IFTHE 1960s SAW an educational revolution, the 1970s 
are surely witnessing a Thermidorian reaction. The conventional wisdom 
at the turn of the decade was that student excesses would bring a siege of 
catapults and starvation by an outraged society against the barricades of 
higher learning. The siege has certainly come, but the explanation was off 
the mark. The real causes are far more complex. Indeed, current demands 
from society for accountability by higher education may well owe more 
to Sputnik than to student uprisings. With the tremendous stress on and 
support of higher education after the late 1950s, teaching and research 
became a heavily subsidized national enterprise.' Some traditionalists at 
the time warned that there would be a price to pay for the newly gained 
affluence. The price is not exactly what they predicted, perhaps, but there 
is no question that public scrutiny today of the academic community has 
greatly intensified. 
The economic reverses of the early 1970s inevitably prompted a recon-
sideration of the national portfolio. The rather sudden shrinkage of re- 
sources following years of sustained growth in social services required a 
new ordering of priorities. Higher education, as one of the nation's more 
absorbent investments, immediately came under closer examination.2 
Moreover, as a classic instrument for integrating excluded groups into a 
society, institutions of higher education assumed a major burden in the 
implementation of the social reforms enacted into law during approxi- 
mately the past fifteen years. If the disturbances of the late 1960s played 
a part in this review, it was perhaps only as the secondary role of inviting 
attention to an area already surfeited with self-criticism. 
James F. Govan is University Librarian, University of North Carolina, Chapel Hill. 
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The exactions of accountability from the academy are now legion. At- 
tempting to identify them, Alexander Heard, chancellor of Vanderbilt 
University, has listed : 
local, state, and federal laws, regional accrediting associations, profes- 
sional accrediting associations, teacher certificate requirements, the 
National Collegiate Athletic Association, the National Institutes of 
Health, civil rights acts and executive orders, the Internal Revenue 
Service, the American Association of University Professors, suppliers of 
public utilities, labor unions, the Constitution of the United States as 
interpreted by the courts, local mores, and many more.3 
This array, as incomplete as it is, is impressive -so much so that one edu- 
cator has complained that the provision of the necessary information is 
now a principal concern of institutional life, and has wondered if the “ac-
countability movement” can be made accountable; another educator has 
predicted that the mass of legislation involved may kill the ~niversities.~ 
By all odds, the source of the most insistent demands is the federal gov- 
ernment. The simple statistical reports of the past have expanded to in- 
clude virtually the entire lives of universities. While it is recognized that 
much of this monitoring goes on in the name of worthy causes, there is a 
growing restiveness about the occasional arrogance and obtuseness with 
which it is done, the frequency and precision of information requested, 
and the mounting costs in time and money which it imposes. Most per- 
tinently, there is a rising concern about the restrictions on governance, 
professional judgment, and academic freedom, which current application 
of federal regulations may entail.5 
State governments have also now begun to expand their requirements 
of accountability from universities.6 In  addition to the usual monitoring 
by the established bureaucracies, many state governments have created 
new agencies or statewide boards to control state systems of higher educa- 
tion. These boards, with their attendant secretariats, have proven to be 
one of the most intrusive changes in the environment of public universi- 
ties. They pose both a second level of supervision and a new echelon of 
administrators between the universities and the legislatures. Unfortunately, 
such boards are often subject to political pressure; and because they have 
the responsibility for overseeing the development of all state institutions, 
there is the distinct threat of a leveling process.? Already some of the most 
distinguished public universities in the country have suffered as statewide 
boards have diverted resources to smaller or less well-established institu- 
tions in the system. 
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Many of the external demands for accountability officially fall on the 
boards of trustees of individual institutions, which in turn are increasing 
their demands for a greater role in the internal lives of those institutions.8 
Held responsible by outside agencies, they understandably want more con- 
trol over that for which they must answer. In addition, they share the 
general concern for the most productive use of available funds and conse- 
quently conclude that they should have a greater voice in the management 
of the institutions. The current challenge to the whole idea of tenure is 
just one manifestation of this c ~ n c e r n . ~  Some rather alarming examples of 
board intervention in other areas have occurred in the past several years, 
and the literature of higher education has contained even more startling 
declarations of future intent by trustees.1° 
These assertions of influence from nonacademics should not come as 
any great surprise. They are but another expression of a traditional theme 
in the history of American higher education.’l While it may have been 
forgotten in the halcyon days of the last decade, American universities have 
never been autonomous, as some realistic scholars are reminding their col- 
leagues.12 Support for higher education has always rested on the society’s 
approval, and it has always been necessary for the product of the univer- 
sities to satisfy ~0ciety.l~ In any period of scarcity, the universities have had 
to rely even more heavily on the public’s understanding of their activities 
and goals in order to win the necessary ~upport.’~ The present situation 
presents unusual difficulties, because the failure of many degree-holders 
to find gainful employment or to make positive contributions to the soci- 
ety understandably raises questions about the pertinence of this expensive 
activity called “the higher learning.” It is now quite apparent that the 
society is demanding the accountability which might answer those ques- 
tions, and the universities’ consequent loss of autonomy could well become 
more acute as resources remain scarce.15 
It is not an easy task to provide the accounting for, nor to attain an 
understanding of, higher education. There is much mythology about the 
nature and structure of an American university. It is certainly no one 
community or constituency.16 Within each of its several communities, there 
are many members who seek only to be left alone to pursue their own 
personal goals. A certain lubricating ambiguity has prevailed in modern 
times concerning the relative authority and role of trustee, administrator, 
faculty member, and student. (This civilized sensibility to the raw asser- 
tion of power was clearly an inhibition to forthright action by most college 
and university officials during the student uprisings.) Even the forces 
pressuring the university are not always so obvious as those cited earlier. 
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One writer has maintained that the real shapers of higher education in 
the 1970s are anonymous -accreditation groups, state planning offices, 
scholarship and loan committees, budget commissions, offices of institu- 
tional research, and the like.'? The locus of responsibility and authority in 
an American university has never been altogether clear, but it has never 
been more elusive than it is today. 
Whatever the virtues of this loose organization, its weaknesses became 
obvious in the 1960s. Faculty influence within the university grew mark- 
edly as research grants proliferated and many recipients of them became 
academic entrepreneurs virtually independent of the institution's author- 
ity.18 Some say that what was left of the splintering community of scholars 
came totally asunder at this junc t~re . '~  Neglect of students and teaching, 
coupled with faculty conservatism in reacting to students' requests for 
curricular and pedagogical reforms, was a major cause of campus unrest 
before it turned violent. Then, through some obscure change in sentiment, 
educational administrators, the traditional innovators in higher education 
from Gilman to Hutchins, took the brunt of the antagonism when the 
crises broke.20 A curious alliance formed on most campuses, and the ad- 
ministrations, not the original cause of the discontent, became villains in 
the eyes of protesting faculty and demonstrating students alike. 
As these events plainly revealed, the irony of the situation is that uni- 
versity administrators, the perceived executive officers of the institution, are 
usually not in control of its nature or behavior, despite the general impres- 
sion to the contrary.21 The chief officer of the university, in particular, 
finds himself caught between external demands for accountability regard- 
ing acts of student, faculty, and others, and internal demands for a greater 
voice in institutional policy-making, just as the options in that area are 
becoming more limited.22 He is repeatedly held responsible by one group 
for actions of others over whom he has no real control.23 He consequently 
must rely on his political acumen and persuasiveness, urging moderation 
on all sides. This rather powerless but highly vulnerable position of the 
academic executive no doubt accounts for many of the recent resignations 
and early retirements from those ranks. 
The unmistakable helplessness of most institutions when faced with 
crisis in the late 1960s, the complexities of governance uncovered by the 
post mortem, and the reexamination of priorities in the new age of scarcity 
have opened up a discussion of the proper governance of a university. 
While there are still demands for increased faculty participation in policy- 
making, there is a chorus of precautionary voices pointing out that faculty 
decisions caused much of the earlier discontent and that faculty leadership 
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failed in the subsequent time of The reality of the collegial 
model has been questioned, and it has received severe criticism as an orga- 
nizational model, in any case. To  the degree it existed, collegiality proved 
to be inadequate in the crises of the 1960s, often failing to resolve conflicts 
in a manner that permitted institutions to respond quickly and effectively 
to challenge^.^^ 
Libraries, as large and visible elements in educational institutions, have 
escaped none of the pressures on the academic world. The economic 
stringencies, the external demands for accountability, and the questioning 
of the administrative structure have all been seen in the library in micro- 
cosm. In addition, the libraries have faced dilemmas that are peculiar to 
them in this period of massive and rapid communication. The steady 
growth in the volume of publication, the proliferating forms of informa- 
tion, the sudden impact of new technology, the fragmentation of tradi- 
tional disciplines, the growth in the size of collections and staffs, the chal- 
lenges from media and computer centers for support, and the absence of 
an effective national system for sharing resources are problems unique to 
libraries that compound those faced generally by the institution.26 
It was in the midst of this maelstrom of difficulties that the issue of 
greater staff participation in academic libraries’ decision-making surfaced. 
Already beset with diminished support and with complaints that they were 
not functioning properly, these libraries now confronted the prospect of 
broader-based (but slower and more costly) processes. The origin of the 
application of the idea to libraries is unclear. To be sure, there had been 
growing interest among librarians in managerial techniques since the 
1950s; and certainly the findings of the behaviorists on the motivation 
of employees, including the investigation of the effects of greater staff 
participation, became a prominent influence on those techniques during 
the intervening period. From the start, however, the idea, like some faculty 
demands for a greater voice in university affairs, bore many of the mark- 
ings of the protests of the 1960s. In any event, the timing of its introduc- 
tion could scarcely have been worse in terms of library administrations’ 
abilities to respond positively to it. 
From the start, too, there was a good deal of confusion surrounding the 
idea. Its advocates seldom defined their terms. Participation in what? To 
what degree? To what purpose? Early critiques raised these and other 
points, some of which have never been addressed, much less answered.27 
Furthermore, caricatures of past administrative practices in libraries were 
contrived to provide strawmen for the argument.28 Few, if any, academic 
administrators in the past fifty years have been free to be as autocratic as 
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these presentations made them appear. None of them has had the unchal- 
lenged authority to control his or her organization that a business execu- 
tive (for whom most management theories were intended) possesses. None 
has ever had the clear measurement of productivity and profits by which 
to judge the results. 
In  the confusion resulting from the absence of clear definitions, the 
discussion of greater staff participation in decision-making tended to settle 
on Douglas McGregor’s “Theory Y,” as set forth in his T h e Human Side 
of E n t e r ~ r i s e . ~ ~Briefly described, Theory Y is the belief that a worker be- 
comes more productive if he or she has the maximum amount of freedom 
from external control and the maximum opportunity for self-determina- 
tion consistent with organizational goals. McGregor saw this hypothesis as 
simply consistent with human nature and with a universal desire for self- 
esteem. Although Theory Y did not pertain directly to greater staff par- 
ticipation in decision-making, it became loosely interchangeable with the 
concept of “participative management.” 
While Theory Y has won many supporters, it has also had its share of 
critics, many of whom are quite impressive. Perhaps the most impressive 
is Peter Drucker, who apparently first advanced the ideas on which 
McGregor based his theory. Drucker has pointed out that McGregor did 
no original research on the and Abraham Maslow, to whom 
McGregor was also deeply indebted, has added that the research that has 
been done is far from concl~s ive .~~ Moreover, Drucker has rejected the 
notion that Theory Y is a theory of human nature, suggesting that we still 
do not know enough about that mystery to formulate hypotheses about 
it.” Maslow, while endorsing Theory Y , has said that McGregor was SO 
“pious” about democratic dogma that he lost sight of the fact that the task 
to be done was the only proper objective of management.33 
This last criticism makes a crucial point. The unhappy truth is that 
much of what has been written on the subject, by students of management 
as well as by librarians, stemmed from a basic misunderstanding of 
McGregor’s theory. Early descriptions of Theory Y left the impression that 
individual self-fulfillment was to take precedence over the organization’s 
purposes rather than to provide a better approach to achieving them.34 
In point of fact, Theory Y was an invitation to the worker to make a more 
creative contribution to the organization, not a declaration of indepen- 
dence from administrative authority. McGregor clearly assumed that this 
basic intent was understood, but his original statement led both Drucker 
and Maslow to criticize it for stressing the point in~ufficiently.~~ McGregor 
himself subsequently attempted to rectify this weakness by emphasizing 
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that Theory Y did not imply permissiveness and that the primary consid- 
eration was the attainment of organizational goals.36 
Indeed, it is apparent that Theory Y makes more demands on an em- 
ployee than does Theory X, which is McGregor’s term for the autocratic 
management style based on the belief that all workers are essentially lazy 
and require close supervision. Theory Y entails the substitution of self- 
discipline, self-direction, and self-motivation for control, guidance, and 
prodding by a supervisor. Its principal concept is the replacement of ex- 
ternal supervision by self-supervision, and its goal is a more motivating 
balance of freedom and authority, not the absence of authority. I t  pre- 
supposes the possibility of an environment in which ultimate authority is 
sufficiently unobtrusive to allow an employee to pursue higher-level ob- 
jectives voluntarily and thus to become more productive. 
One can at  least discuss McGregor’s idea. The broader concept of “par- 
ticipative management” defies much discussion because it is so vague. It 
is safe to say, however, that any form of staff participation imposes heavy 
responsibilities, for it is, after all, management as well as participative. 
Beyond that, there is a serious difficulty in the application of any single 
philosophy of management in a service institution. Service institutions, 
unlike business firms, cannot be monolithic, and no director of this kind of 
organization has the authority to assure the adoption of one consistent 
style of administration on all levels of management. There is, in a sense, 
too much Theory Y inherent in these institutions to permit that kind of 
consistency. It is even arguable that middle management in a service 
institution is more influential in shaping its atmosphere and character than 
is top management. 
Peter Drucker has said that the management of “service institutions for 
performance will increasingly be seen as the central managerial challenge 
of a developed society, and its greatest managerial need.”37 He has argued 
that businesslike management in a service institution is the control of 
costs, not performance and results, as in a commercial en te rp r i~e .~~  This 
argument speaks directly to the problem of the costs of extended delibera- 
tion or excessive committee work by a library staff. With equal pertinence, 
Drucker describes service institutions as operating in a monopolistic situa- 
tion without the discipline of either dissatisfied customers or competition. 
Public criticism, perforce, becomes the major restraint on them, so that 
they, like bureaucratic agencies of government, are vulnerable to the 
charge that they are run more for their employees than for the 
Drucker therefore concludes that in order to be successful, the staffs of 
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service institutions must define their purposes and functions clearly and 
acquire a sense of mission that overarches individual goals.40 
The parallel between the university and the academic library holds true 
here, too, and these strictures apply equally to both. It seems quite likely 
that the public desire for accountability will perpetuate active interest in 
the structure of the university. There seems to be broad agreement that no 
one form of governance at all levels is adequate and that a high degree of 
flexibility is necessary.41 Some have suggested, in line with Drucker’s ex- 
hortation, that the form of governance should emerge from a clarification 
of the university’s goals and purposes -but they despair of that clarifica- 
tion’s emergence.42 Others have pointed out that bureaucratic, collegial, 
and political models all have an appropriate place in the ~n ive r s i ty .~~  
Whatever the form, it is clear the governance of the future university will 
have to be politically responsive and able to accommodate the increasing 
intervention of the society in the affairs of the academy.44 
Any new shape of university governance will inevitably affect academic 
libraries, but perhaps librarians should begin independently to consider 
the issues involved. There is some evidence that this kind of exploration is 
already beginning. The extensive discussion of participative management, 
whatever its faults, has certainly prompted a salutary examination of 
management practices in the profession. Some sobering reassessments of 
the subject are now appearing, however, opening up the opportunity for 
the creation of management theory based on the functions and purposes 
of libraries.45 The faculty model, which librarians have used excessively, 
is not fully adequate for libraries. The difference between an interdepen- 
dent and coordinated staff and a faculty of individual instructors must 
be acknowledged with the same emphasis as are the differences between a 
library staff and employees of a business.46 Librarians have compared 
themselves to everything from doctors to automobile workers, and the time 
is long past due for them to seek their own solutions. Surely, it is possible 
for the profession to evolve management theories which retain many of 
the benefits of broader participation by the staff while accommodating 
the responsibilities and constraints which every library faces. 
Librarians fearing that modifications in the pure (if undefined) concept 
of participation will expose them to the alleged autocracy of the past 
should recognize that any future efforts to address the subject will occur in 
a context totally different from that in which the original statements on 
it appeared. The introduction of affirmative action programs, equal op- 
portunity requirements, and the creation of grievances procedures, have 
severely limited any administrator’s freedom to be arbitrary or capricious. 
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Recent studies have also indicated that an increasing number of directors 
have had extensive experience as library staff members, in contrast to their 
predecessors, who quite often held no previous library position before as- 
suming the directorship?? This new emphasis on staff experience in these 
appointments should produce an increased sensitivity to staff concerns and 
provide leadership which identifies more with staff members than with 
peer administrators. In  sum, recent laws, undergirded by management 
which has more experience of a staff member’s perspective, constitute un- 
precedented safeguards that should allay many anxieties based on past 
experience. 
The question of purity of concept or purpose is not without its signifi- 
cance. I t  has long been an axiom among management experts that no one 
managerial approach is appropriate to all situations. No theory or ap- 
proach is going to be flawless, much less universally applicable. Many of 
the recent discussions of management, nevertheless, have had overtones of 
eighteenth-century rationalism, which have given way to suspicion and 
cynicism in the face of the realities of the human condition and an imper- 
fect world. Presumably, it was the observance of this nayvet6 that moved 
one distinguished library educator last year to write that library staffs 
should learn that no administrator can solve all the problems confronting 
them.48 In his own rather subtle way, he was speaking to the issue of mu- 
tual trust -the absolutely indispensable ingredient in any productive or- 
ganization, according to many authorities on management the0ry.4~ While 
no one should be so complacent as to be vulnerable to exploitation, there 
is no virtue in paranoia; and neither supervisor nor supervisee should pre 
sume the guilt of the other party. For any number of reasons, one would 
hope that a new theory of library management would give a central place 
to mutual trust and respect among all members of the organization. 
That it should be necessary to reiterate that problems, like the poor, will 
always be with us, may be in part the fault of library administrators. Too 
often they have sheltered their staffs from the harsh realities of life in 
the institutions in which they both work. Under these circumstances, it is 
not surprising that the staffs expectations outrun possibilities. Insofar as 
possible, an administrator should educate the staff, particularly junior 
members of the staff, in the restrictions under which the library operates. 
One excellent method of instruction is the sharing or delegation of re-
sponsibility, where that is appropriate, so that staffs can experience first- 
hand contact with institutional life beyond the library. The need for en- 
lightening experiences of this sort is, in point of fact, one of the most 
cogent arguments for broader staff participation in management. 
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A theory of library administration that is to survive will have to recog- 
nize that no staff speaks with one voice and that there are varying degrees 
of desire to participate in decision-making within every staff .50 It will have 
to give prominence to the added responsibilities and self-discipline that 
participation imposes on each participant, as McGregor's presentation of 
Theory Y did not. It must set the limits on participation and reflect ac- 
curately the peculiar characteristics of a service institution. I t  must allow 
for the interdependence of individuals and units in a library, as well as for 
the crucial role of a variety of talents and types of professional judgments. 
Ideally, it should provide for professional growth and increased status, 
independent of the assumption of additional administrative duties. Ulti- 
mately, however, it must accommodate the library's place in the institu- 
tional community, its budgetary constraints, and its accountability to the 
institutional administration and to the public supporting it. 
Above all, library administration in the future, like university gover- 
nance, must be sensitive to this last element. In a period of economic 
stringency and aroused public concern, as well as of competition from 
other agencies disseminating information, libraries must perform well. 
Librarians cannot afford to degrade services nor alienate their users in an 
effort, however enlightened or well-intentioned, to make their jobs more 
challenging and satisfying. Participation and consultation cost time and 
money and often, like faculty deliberations, produce rather conservative 
results. In  this connection, it is useful to remember Maslow's belief that 
Theory Y is possible only in periods of a f f l u e n ~ e . ~ ~I t  is also healthy to re- 
call Drucker's statement that service institutions do not operate for the 
people who work in them. 
The overriding reality is that all service institutions exist in a highly 
political environment, which is becoming more political every day. It may 
well be that the most effective library administrator today is the one who 
is politically adept and able to gain support for the library, not just within 
the institution but in the world outside it. The university itself has shown 
itself to be largely a political world, in which an administrator functions 
more as an arbiter between conflicting forces than as an authoritarian, and 
relies more on persuasion than on power. The library is part of this world. 
It was recognition of this reality that led Jeffrey Raffel, an economist who 
had closely investigated the economics of libraries, to conclude that politi- 
cal analysis was more pertinent to a library's welfare than was economic 
analysis.52 Thus, one of the greatest benefits a library administrator can 
provide for a staff is to perform so well politically that the library staff 
will have an adequate share of the institution's resources to meet their 
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responsibilities. In  the long run, this attribute may be as important to job 
satisfaction of the staff as any particular managerial style. 
There is no reason, however, that these external realities, while disci- 
plining any new theory of library management, should preclude it. I t  
should be possible to reconcile personal fulfillment and organizational 
goals, to accommodate both hierarchical requirements and professional 
growth, to have a significant degree of participation without crippling 
costs and delays, to offer excellent service through interesting jobs, to en- 
gender professional respect and trust without encouraging exploitation, 
and to provide the complex accountability now required -yet allow for 
broad contributions from the staffs in libraries. None of these goals, it 
should be repeated, will be realized perfectly, of course -but none will be 
realized even partially by pursuing the solutions of others in different cir- 
cumstances. The appropriate model must be conceived in the context of 
the library and specifically designed for that environment. I t  is a large but 
fascinating challenge, and it should be commended to librarians studying 
management theory. The profession needs less adaptation of established 
ideas and more creative thinking on this important subject. 
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The Control of Public Education 
and School Library Media Programs 
DANIEL BARRON 
ACCORDINGTO THE Constitution, individual states have 
the greatest responsibility for developing programs of support for public 
education. Obviously, there are many influences other than state govern- 
ments which control public education in today’s society. This control may 
be direct and somewhat measurable, as in the case of federal funding pro- 
grams or state certification standards for instructional personnel. The 
control may also be indirect and more difficult to measure, as citizens ex- 
ercise their democratic prerogatives in the voting booth or as students and 
researchers in institutions of higher education generate ideas. School 
boards of education and superintendents openly control some school poli- 
cies, while students and teachers may have more subtle influences on 
policy-making and other processes existent in public schooling. Private 
foundations, accrediting agencies and associations, interest groups, and 
publishers, producers and creators of media also have some control over 
what public education is and will become in this country. The degree to 
which these and other undefined groups control public education may 
vary among geographical areas and among periods in time. 
Patterns of control have clearly changed within public education over 
the past few decades, and these changes have significant implications for 
school library media professionals and their programs. If school library 
media programs are viewed a5 systems interacting with other systemsJ1 
one can become almost overpowered with a sense of bureaucratic hope- 
lessness. On the other hand, if each of these systems is defined and the in- 
fluences controlling it analyzed, a manageable holistic design emerges and 
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some relatively simple solutions to the problems created by bureaucracy 
may be determined. 
The purpose of this paper is to describe some of the major influences 
controlling public education today, the changes in this control within this 
century, and the potential impact these controls could have on the devel- 
opment of school library media programs. It would be unrealistic, con- 
sidering the space available, to analyze critically all the factors which 
affect school library media programs. Discussion will therefore be limited 
to patterns of control by local, state, and federal governments; the general 
public; accreditation and certification agencies; teacher groups; and those 
members of various groups who propose a more rational management of 
public education. 
CHANGING PATTERNS OF CONTROL 
It is not within the scope of this paper to trace in detail the develop- 
ments of power and control associated with public education; several ex- 
cellent works exist which offer the reader a wide diversity of opinions 
concerning educational controL2 Some particular changes in control which 
have occurred merit some description here, however, in order to provide 
a contextual basis on which the remainder of the discussion will be de- 
veloped. 
Before the 1950s local school boards were relatively autonomous in 
controlling public school^.^ Despite the influence of professional educators 
and other factors during these years, the school board maintained the no- 
tion that they represented the wishes of the people they served and were 
therefore best suited to control the formal educational environments of 
the local community. Because of the demographic composition of these 
school boards and their frequently biased decisions, they were deemed 
‘‘eliti~t”~and oppressive by different human rights groups. These groups 
included those with racial and religious interests, as well as those with 
differing educational ideologies. Teachers during this time were also be- 
coming more frustrated by their lack of personal involvement in decision- 
making processes which affected them ~lirectly.~ 
With the Brown decision of 1954,6 the federal government began an era 
in which legislative, executive and judicial leaders were to accept greater 
moral responsibility for assuring equal opportunities for public schooling. 
When the success of Sputnik signaled Russian technological superiority, 
the fear of being a second-rate world power prompted these same leaders 
also to accept greater fiscal responsibility. Categorical aid from the federal 
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government reflected these concerns. Funds were quickly followed by fears 
among many of the nation’s people of a “Big Brother” government. 
The 1960s, often described in terms of turbulence and conflict, was a 
period in which many of the frustrations and fears of the previous decade 
were released. Negotiation and litigation of educational issues were ac- 
companied by student demonstrations and teacher walkouts; fist fights in 
cafeterias were accompanied by equally violent floor fights in houses of 
government. Teachers, students, and the general citizenry demanded a 
voice in directing those aspects of public schools that related to their own 
lives; some wanted more freedom, some wanted to control that freedom. 
Parents began to form citizen action committees and teachers began to 
strengthen their own professional associations. During these years, the pro- 
fessional teachers’ associations became one of the most successful influences 
in educational policy decisions.? I t  was also during the 1960s that educa- 
tion became a highly volatile political issue, especially in state contests.* 
Names such as Holt, Illich and Rafferty became associated with ideas 
that were held in contempt by some and lauded by others. These men 
were among the many extremely vocal (and often articulate) critics of 
public education who emerged in the 1960s. Some of their work appeared 
on bestseller lists and was frequently discussed in university classrooms. 
It may be impossible to measure the impact and control that books such 
as Why Johnny Can’t Readg had on education and society. These works 
and many others like them, however, certainly added a critical dimension 
to public education which required readers to ask fundamental questions 
about the role, purpose and methods of education. 
Today, many of the ideas, criticisms, fears and frustrations expressed 
in the previous two decades are still present; in some ways they have be- 
come more pronounced and more urgent. Many of the names have 
changed, but the case of active participants remains relatively stable. One 
of the outstanding differences today is the balancing of power among the 
various groups concerned with the control of public education. It is not 
difficult to find supportive evidence that the influence of each group is 
becoming more powerful and, at the same time, being met quickly by some 
opposing-or at  least equally influential -force. 
FEDERAL CONTROL 
Over 90 percent of the money spent for public education in this country 
comes from local and state revenues. I t  would appear that with such an 
investment, outside funds would not be sufficient to influence radically the 
decision-making processes of local and state officials. Since the passage of 
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a variety of civil rights legislation and the provision of categorical aid, 
however, many have argued that the federal government has an unduly 
powerful influence in public education. Part of this fear may be based in 
conservative, states-rights political ideology. Another reason for some fear 
is the indirect control resulting from fundings made by the federal gov- 
ernment to support such supposedly politically unbound groups as the 
Education Commission of the States, state departments of education, and 
other foundations which direct or support research in education." Unlike 
the direct funds which may be labeled and counted, indirect fiscal respon- 
sibility represents a subtle control so widespread that it may resist immedi- 
ate perception. 
Federal legislation and Supreme Court decisions have had tremendous 
impact on all educational programs. Categorical funding such as ESEA 
and NDEA have helped to establish and develop school library media pro- 
grams which otherwise might be physically or functionally nonexistent at 
the building and district levels. The reasons for this funding are based on 
the inability of some school systems to raise adequate revenue to support 
programs of education which provide equal opportunities to all citizens 
regardless of race, geographical location or physical handicap. Existing 
methods of raising revenue for public schools have been shown to be in- 
adequate, and modification of these methods alone will not relieve the 
pressure on local and state agencies. I t  will be necessary, therefore, to rely 
on federal dollars for some years to come; in fact, if public education is 
to meet the needs of students and society in future years, these funds must 
increase.ll If and when there is an increase, it will be accompanied by 
increased concern among some people that a conflict of moral and legal 
obligation exists between local and federal authorities. 
One way in which the federal government has responded to criticisms 
of its overly powerful control has been to provide formerly categorical 
funds to school systems while granting new authority among the systems' 
administrations to determine how these funds are to be spent. An example 
of this which directly affects school library media programs is the recent 
partial consolidation of ESEA and NDEA programs. State governments 
have been given these funds, which were earmarked in the past for school 
library media programs, to spend on guidance, testing and library pro- 
grams according to locally determined need. 
Federal control of public education through legislation and judicial 
decisions has been and still is very real. It is doubtful that a sudden re- 
versal in this power will occur in the near future, although there is some 
evidence that a wider distribution of authority is being attempted. 
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STATE CONTROL 
Alan Rosenthal, director of the Eagleton Institute of Politics a t  Rutgers 
University, has claimed that state legislatures are becoming more involved 
in decisions which control public education. Several states already are very 
active, while others, Rosenthal predicts, will become more involved in 
decisions which have traditionally been given to local governing agencies. 
The reasons for this increased involvement include: ( 1) legislators have 
more staff members who can study educational issues in greater depth; 
(2) internal leadership of many state legislatures has become more decen- 
tralized, thus allowing for greater participation among their members; 
(3 )  there has been an increase in the number of standing committees 
responsible for education which are taking their mission more seriously; 
(4) many state legislatures are convening annually instead of biennially; 
and (5) legislators themselves are becoming “more independent, moralis- 
tic, aggressive and issue-oriented” than their predecessors.” 
An indication of the potential control which state-level governments 
may have in education is the degree to which education itself has become 
an important factor in state politics. Until the 1960s’ education was not an 
issue on which candidates could depend for gathering support or which 
they feared as damaging to a campaign. Today this has changed to the 
point that some state governorships have been determined by a politician’s 
stand on educational issues.13 This is notable because recent research has 
indicated that a state’s governor is a key agent in determining educational 
policy within the state.14 While this may indicate voter control, it may also 
point to the power being transferred to this office by the voter. 
Increased state control of education is implicit in some recent federal 
legislation. One law which is of particular concern to school library media 
professionals is Title IV-B of the previously mentioned ESEA. The guide- 
lines for this funding program require that a state advisory council be es- 
tablished to determine how the federal funds are to be allocated to local 
school systems. School library media professionals have feared that because 
a member of their profession is not specifically designated currently as a 
required member of that council, funds which formerly were directed to 
their programs by the federal government will be diverted to other pro- 
grams by state governments. 
Because research and court decisions have pointed out the inadequacy 
of local property taxes as a base for public education funding, state gov- 
ernments are being “pressed” into greater financial re~ponsibi1ities.l~ Be-
cause the equation money = power + control has been a fairly accurate 
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description in public education, it must be assumed that state acceptance 
of greater fiscal responsibility will be accompanied by an increase in the 
degree of state control. 
LOCAL CONTROL 
With the exception of some southern states, most county administrative 
units have declined in influence and control of educational systems.le Al- 
though local property tax accounts for a good portion of the funds ex- 
pended for education, most local administrative units make few major 
decisions. There are indications that this may be changing.17 
Mark Hanson foresees that one result of the current balancing of power 
among teachers, administrators, and citizens will be an increase in district- 
level responsibility for negotiation and policy development.le Another 
writer has pointed to a variety of judicial decisions which seem to indicate 
a shift of control from federal authorities to local school boards.lQ Looking 
toward the coming decades, a public school superintendent describes the 
role of the superintendent in terms of increased political involvement and 
districtwide control. He sees this as a positive force in establishing direc- 
tion and leadership for the variety of concerns with which an institution 
in a pluralistic society must deal.*O 
Local control may also be interpreted to mean building-level control. 
Ideally, the principal is not merely a paper-shufffing bureaucrat, but a 
talented manager and effective decision-maker. The importance of this 
level of control is pointed out by John Goodlad’s multiyear study of the 
League of Cooperating Schools in southern California. He concludes from 
his research that if significant change is to take place, it will occur a t  the 
building level. There may be outside influences, but the people within the 
building make and influence change more than does any other factor.21 
Carrying local control one step further, we come to the individual 
teacher. Meyer concludes that most of the teaching done in this county 
occurs within the isolation of a classroom and that, as a result, the teacher 
is not subject to serious evaluation.22 This implies that the individual 
teacher must be convinced of an idea or practice before it will be taken 
into the relatively safe atmosphere of the classroom. There the teacher is 
free to use whatever ideas or methods (within certain legal and moral 
limits) that he or she wishes without serious concern for the consequences. 
A tremendous controlling influence on public education -especially re- 
lated to changes -therefore exists within a school and within the class- 
rooms of that school. 
LIBRARY TRENDS 
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COLLECTIVE CONTROL 

Albert Shanker, one of the most outspoken personalities associated with 
teacher control through collective action, suggestsz3 that teachers have 
been important in determining the course of public education since the 
time of Horace Mann. In the 1950s and 1960s, collective action in the 
form of teacher unions began to gain momentum. Salary, fringe benefits, 
and working conditions were the areas most frequently mentioned by these 
burgeoning activist groups.24 
Since the earlier attempts to gain primarily personal benefits, teachers’ 
unions have become more insistent on gaining more control both in deci- 
sion-making processes which determine curriculum content and in other, 
more encompassing An example of the latter is the success of 
the Chicago Teachers Union as the principal force in the design of READ, 
a program which was established for the purpose of improving reading 
among inner-city children.26 The implications of such activities across 
bureaucratic lines are apparent. Collective action is not limited to teacher 
groups, however. Administrators are also forming collectives and are gain- 
ing recognition at many negotiating table^.^' 
Some of the criticism aimed at collective negotiations by educators is 
that most of their negotiation procedures are modeled on those of labor 
unions.28 Another criticism results from the need to bring in professional 
negotiators for both educators and local school boards as the complexities 
of negotiated settlements continue to grow.29 This change in the way in 
which controls are determined at the local and state levels could have 
different impacts on public education. A possible impact may be that in-
novation and change might be stifled by both teachers and school boards 
because of the fear of failure; failure which could be used against either 
group in ensuing negotiations. The possibility also exists that educators, 
including school library media personnel, might not actively pursue a pro-
fession’s definition and unique description if they are limited by other 
labors’ mind sets toward negotiation. 
There has been little exploration by researchers into the positive or 
negative effects of collective negotiations on school library media pro- 
grams. In one study, it is reported that the only perceptible outcome of 
negotiated contracts on school library media programs was related to sal- 
ary and fringe benefits for the program personnel.30 
Another facet of collective control which does not have the stigma so 
often attached to unions is the professional associations. According to re- 
searchers, lobbying by these groups has had a significant influence on legis- 
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lative decisions for many years.31 From data gathered as a part of the 
Educational Governance Project, it was concluded that “organized edu- 
cators, albeit badly fragmented in most states, are among the most influen- 
tial groups in the legislative arena.”32 Speaking to the National Education 
Association (NEA) , President Carter’s press secretary Jody Powell ex- 
pressed appreciation for the “massive support from teachers” and pointed 
out that this support “was critical to our winning this very close elec- 
t i ~ n . ” ~ ~It is apparent that professional associations control education 
through lobbying and candidate support. Another way in which control 
is maintained is through the well-known channels of communication es-
tablished by conventions, presses, member networks, and research. 
The NEA itself is currently lobbying for the rights of teachers and other 
public employees to strike and participate in collective negotiations. I t  
has been suggested that the NEA serve as a bargaining agent in some 
areas or that it join with groups which label themselves as unions. The 
positive or negative effects of any type of collective action initiated or 
supported by teachers will not be discussed critically here. The point to 
be made, however, is that there is every indication that these types of 
activities will persist in public education. Those who plan to effect educa- 
tional futures caiinot expect to escape either commitment for or opposition 
to such activities. 
PUBLIC CONTROL 
Recent statistics reported by the National Opinion Research Center 
indicate that fewer people today have a “great deal of confidence in edu- 
cation” than in 1974.s4Those who have the greatest confidence in public 
education tend to be blacks and/or less affluent, and less educated than 
those expressing lack of ~onf idence .~~Such a dichotomy presents educators 
with a double-edged dagger aimed at the roots of their support. Those 
who are less able to pay and who often have not had equal access to 
quality education expect more from public schooling. On the other hand, 
another distinct group of society has become disillusioned with the often- 
exaggerated claims of educators and is demanding that public education 
be improved. Both groups are beginning to insist on proof of educational 
success and a greater voice in the determination of some educational poli- 
cies. 
Those who have faith in public education must be reassured and the 
confidence of those who have lost that faith must be restored if public 
education is to survive. John Sawhill, president of New York University, 
suggests that: “To restore confidence, we have to strengthen the respon- 
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siveness of our institutions to the people they serve. And, as the first step 
in this process, leaders in our large governmental, academic, and business 
bureaucracies must make a commitment to subject their decision making 
to public scrutiny and defend themselves against the adverse criticism of 
their constituencies.’’56 
Responsiveness also includes the right of participation. If anything has 
been learned from the chaos of public administrations in the past few 
years, it should be that the democratic process works. If it is to work, how- 
ever, people must be involved in its functioning. Too often, educators 
have tended to exclude parents and other citizens from educational deci- 
~ion-making.~‘The frustrations of powerlessness and a concern for their 
children have caused many community citizens to become more vocal -
in some instances more violent -in their demands to be included in edu- 
cation again.ss 
Perhaps too many have expected too much from education. Perhaps 
schools have been forced to accept responsibility for things which other 
institutions in society have abandoned, failed to provide, or failed in pro- 
viding. Drug problems, sex problems and racial problems are among those 
for which society holds schools accountable. Basically, all of these and 
other concerns are “people” problems, the solutions to which lie in a 
broader base of school and community cooperation. Early childhood edu- 
cators propose that parent-school cooperation is essential to the successful 
education of young children; perhaps it is essential for public education 
at all levels.38 Failure of some apparently mutually beneficial programs 
(including one designed to promote greater citizen involvement in local 
schools) can be linked directly to the failure of the educators involved to 
elicit public participation in the initial planning stages of the projects.’O 
Public control goes beyond the local levels of educational policy-making. 
Two veteran congressional staff members have pointed out that nationd 
legislation related to educational issues is influenced greatly by public 
opinion and press treatments of the issues. In  some cases, this influence 
may be even greater than that resulting from lobbying by teachers’ asso- 
c i a t i o n ~ . ~ ~Whether at the polls or in the streets, public opinion is an influ- 
ential factor in education. This growing power will be a part of educa- 
tional control for many years. 
ACCREDITATION AND CERTIFICATION CONTROL 
There are presently more than forty agencies, ineluding six regional 
agencies, which influence school library media programs through volun- 
teer or required accreditati~n.‘~ Several regional agencies are currently 
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evaluating existing policies which include standards for school library 
media pr0grams.4~ Many people involved in school librarianship believe 
that these agencies have been important in establishing and supporting 
school library media resource centers in school systems, in which they 
would otherwise have been lost in a maze of different priorities. I t  can 
safely be said that this kind of control has been important in forming a 
framework on which to base other program elements, even if it has not 
helped to improve school library media programs as much as some profes- 
sionals would like. 
Little research has been done to determine the effectiveness of standards 
for school library media programs; most of what is available is a compari-
son of various library media programs to existing standards. In the report 
of one study, the researcher concluded that accreditation was not a reli- 
able predictor of the services available in selected Kentucky elementary 
school^.^' While this may be an accurate study, more intensive research 
must be done before one can be assured that school library media pro- 
grams do not benefit from accreditation standards. 
Another control process which is especially important to school library 
media programs is statewide certification of instructional personnel. Sev- 
eral states are in the process of revising their certification standards; the 
revisions will provide greater regulation of who will teach in public schools. 
Both the American Association of School Librarians (AASL) and the 
Association for Educational Communications and Technology (AECT) 
point out that many state certification standards for school library media 
personnel are grossly inadequate descriptions of what these professionals 
should be. Each group has suggested models for certification, the most 
recent of which is that published by AASL Certification of School Media 
Specialists Committee.45 
MANAGERIAL CONTROL 
Within the past decade, change has occurred in the managerial con- 
trol of education systems at  all levels. There has been a tendency among 
many public institutions, including public education, to react to crisis 
rather than to anticipate and plan to avoid such situations. The concept is 
not new, but there is a new awareness of the concept. The events of the 
1960s highlighted the need for more effective planning methods. Today 
there are attempts to provide more rational ways in which school systems 
might be managed. 
Beginning with the Johnson administration’s adoption of Planning 
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Programming Budgeting Systems (PPBS) ,an almost endless series of plan-
ning techniques became a part of management in many public institutions. 
A variety of these systems for planning have been used by many schools 
and school systems since the late 1960~/~Currently, management by ob- 
jectives (MBO) techniques are replacing the PPBS types which were so 
popular in the earlier attempts to bring sound management into public 
ed~cation.~?There is evidence that other methods of resource control are 
being used. School systems in ten states already are using a zero-based 
budgeting ~ystem.‘~ If the new federal administration follows through in 
its projected use of this system, there is reason to believe that, like PPBS, 
it will also be widely used by public education. 
Arguments have been posited that businessmen who have little or no 
knowledge of education are being allowed to control public educati~n.’~ 
Today, it appears we are entering a new era, “because a marriage is being 
consummated between business and education, each contributing what it 
is best equipped to contribute in order to bring advanced technology and 
the economies of scale to edu~at ion.”~~ Former U.S. Commissionerof Ed-
ucation Terrell Bell foresees the “focus of judicial influence on education 
shifting toward school finance.’’51 Not only judicial influence, but public 
influence (through demands for resource accountability), will force school 
systems to adopt or develop management systems which are based on rea- 
son and evaluation. These changes will undoubtedly affect school library 
media programs. Within the past five years, planning systems specifically 
designed for school library media programs have been developed. Included 
among these systems are models developed by individual states,s2 individ- 
ual resear~hers;~ and by professional association^.^^ 
An increase in the influence of educational technologists accompanies 
this movement toward greater efficiency in education.55 Based on the idea 
of more rational methods of instruction, educational technology has be- 
come a major force in the control of education. Students, professors, 
teachers, and other practitioners and researchers throughout the world are 
exploring ways in which students and teachers may make more effective 
uses of resources to assist the individual to attain the highest levels of 
knowledge possible. 
Whether educators will allow these controls to become a “cult of effi- 
c i e n ~ y ” ~ ~or will use them as part of a more holistic design remains to be 
seen. I t  is more likely that a single answer to any of society’s problems is 
no longer possible, but that stronger managerial controls in many aspects 
of public education will continue to be used widely. 
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IMPLICATIONS OF CHANGING CONTROL 
A look at the complex interrelationships which control public education 
and at those which may affect it in the future reveals a crazy-quilt of indi- 
viduals, groups, agencies, and institutions influencing (or attempting to 
influence) all aspects of public education. School library media programs 
may be affected directly by accreditation or certification standards; they 
also may be affected indirectly by widespread feelings of mistrust and 
alienation among our citizens. The traditions of education are being chal- 
lenged, and those elements of public education which cannot be justified 
to the several influential segments which control education will not be 
allowed to continue. 
There are some specific changes or trends in control which could have 
a negative effect on school library media programs; one such trend is the 
decentralization of control. Decentralization could result in a further frag- 
mentation among schools within a system and among systems themselves. If 
bureaucratic barriers are strengthened, either from fear or as an extension 
of organizational growth, the spirit and functional reality of cooperation 
among school libraries within a system or between school libraries and 
other types of libraries may be threatened. If universal access to the 
world's information is to be the right of each individual, then each student 
and teacher in every grade and in every school must be served by inter- 
connecting lines of communication and cooperation which transcend geo- 
graphical and political boundaries. Advancements in delivery systems and 
related technology make the geographical problems seem miniscule ;polit-
ical and other human problems which control access must also be recog- 
nized and solved. 
Some comfort can be found in the apparent success of ESEA Title 
IV-B allocations, which were labeled as an attempt a t  decentralization. 
When this legislation was first enacted, many professionals expressed con- 
cern that school library media programs would be forgotten or requests for 
funds overridden, because the legislation was not specifically designated 
for these programs alone. Given the responsibility to allocate these funds 
within their states, state advisory councils have included school library 
media professionals without having been specifically required to do so -
to the great surprise of some persons. An apparently healthy relationship 
also seems to exist between school library media personnel and those 
associated with guidance and te~ting.~' 
More powerful local control, especially when influenced by local citi- 
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zens, could pose a problem in assuring intellectual freedom. Local control 
has sometimes resulted in local oppression; one of the most vulnerable 
areas is that of the free exchange of ideas. If the community were to cause 
such free exchange to be inhibited, school media professionals would 
either have to implement their professional obligation or be forced to 
admit that they cannot assure equal and free access of information to all 
people. 
The growing influence of teacher associations and unions on public 
education presents another potentially dangerous situation to school li- 
brary media professionals. If these groups do not support the ideals of 
school library media program operation proposed by the profession, these 
programs will not be fought for in terms of resource or legislative support. 
The integration of the school library media program in the total curricu- 
lum is still a dream in many schools. If not part of the daily professional 
life of teachers, will it be a part of their negotiations and lobbying? 
Local administrations are frequently the focus of many school library 
media personnel communications. Without support from building- and 
system-level administrations, school library media programs cannot de- 
velop to optimum levels. Whether for cooperative information access, ma- 
terial loans or processing, the goodwill and understanding of these educa- 
tors is essential. If, as some of the research reported in this paper has 
shown, local administrations are becoming more powerful in determining 
fundamental policies of schooling, school library media programs and the 
ideals of the professions could be greatly enhanced or be destroyed, de- 
pending on the commitment of these people. 
As schools continue to develop and use more rational systems for re-
source allocation, more school library media professionals need to be in- 
volved in both the developmental and operational stages of these systems. 
Otherwise, as Robert Wedgeworth has said, systems may be adopted which 
do not reflect the unique planning needs of the school library media pro- 
gram.s8 The conclusions of one study suggest that school library media 
personnel in one state have not taken full advantage of existing systems to 
plan their own programs or to inform others of their programs.59 With the 
increased emphasis on individual learning (i.e. based on the needs of 
the individual rather than necessarily on teacher vis-8-vis the student) and 
the growing support for multimedia teaching methodologies, school library 
media programs could become, in reality, the center of the school's in- 
structional program. This, however, will require school library media pro- 
fessionals to adopt, adapt and develop systems of planning which will' 
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provide efficiency in resource allocation while informing users and poten- 
tial users of the possibilities of the school library media program. 
Ultimately, the impact of these or some undefined controls on school 
library media programs will depend to a great extent on the commitment, 
imagination, and abilities of the professionals who staff the programs. If 
they accept an active and creative role in influencing legislation (as sug- 
gested by the American Association of School Librarians) ,60 state and fed- 
eral leaders perhaps will be more willing to favor legislation which will 
benefit education through school librarianship. If teachers, students, ad- 
ministrators and the general public are made a part of the planning for 
school library media program development and are informed of the possi- 
bilities which a well-developed program could offer education, the pro- 
gram may be used more, gain volunteers and financial support, and be 
given the opportunity to grow into its ideal forms. 
If school library media professionals united through professional asso-
ciations and, in turn, worked toward a greater unification of national and 
state professional associations, perhaps the jobs of lobbying, informing, and 
creating could be greatly enhanced. If the White House conference be- 
comes a reality, each school library media professional should make a 
concerted effort to support it, either as a direct participant or by encour- 
aging other citizens to support the needs of better library service. Doing 
so may help to bring the reality of individual information access a step 
closer. 
It is essential that the definition of systems as they affect daily lives be 
continued, whether they are ecosystems, communication systems or social 
systems. The survival and success of many institutions depend greatly on 
a willingness to describe the total systems in which these institutions func- 
tion and an ability to participate in the functioning of these systems. Those 
who are involved in school librarianship are apparently taking these obli- 
gations seriously. Whatever the controls which may guide public educa- 
tion, this beginning must be carried on by everyone interested in library 
media service to our public schools. 
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Library Governance by Citizen Boards 
VIRGINIA G. YOUNG 
As TECHNOLOGY ADVANCES, governance of community 
services increasingly tends to pass into professional hands. Trained techni- 
cians administer various projects and enterprises and are answerable to 
superiors, who in turn are professional administrators of government. The 
growth of the city-manager form of government throughout the country is 
a case in point. 
Two conspicuous exceptions to this trend of professional governance 
are the citizen boards charged with responsibility for public schools and 
the citizen boards charged with responsibility for public libraries. The 
accepted and unchallenged continuation of these citizen boards seems to 
be a plain implication that, although the community is agreeable to the 
administration of law and order, fire protection or street maintenance by 
professionals, their children’s education -and their own mental resources 
-must be controlled by the people themselves. Governance by citizen 
boards of public schools and of public libraries is a kind of insistence upon 
direct lay participation in mental growth from preschool to adult continu- 
ing education. 
It could also be argued that continued citizen governance of schools 
and libraries is part of the cherished democratic process. Perhaps the 
existence of library boards represents a nineteenth-century idealism which 
averred that education of whatever kind (including education through a 
library) deserved special attention through its own governing board, and 
that it was much too significant and too different from general govern- 
mental responsibility to be treated otherwise. 
City and county government officials are admittedly far more sophisti- 
cated than were their predecessors in the nineteenth century, and an argu- 
Virginia G. Young is Chairman, Coordinating Board for Higher Education in 
Missouri, and Past President, American Library Trustee Association. 
FALL 1977 
V I R G I N I A  G .  Y O U N G  
ment might be made that a skilled city manager could govern a library in 
much the same way one would run the police department. Moreover, 
given the fact of scarce resources, some people feel that more public 
funding might be consumed by a public library today (when compared to 
other community needs) than they would like. Despite these factors, how- 
ever, library boards continue to exist. Large or small, powerful or weak, 
effective or incompetent, they manage American public libraries. I t  is true 
that although the concept of trusteeship does persist, there is a clear 
movement in the direction of reorganizing government in order to make 
it more efficient. State libraries are frequently in state departments of 
education. Some communities have replaced the library governing board 
with a citizens’ advisory committee with no legal power. 
Repeatedly, however, those public library boards which have been 
scrutinized to determine their purpose and usefulness have been retained. 
I t  has been found that where boards were ineffective, it was not because 
they were not needed. The reasons for weakness seemed to be either ap- 
pointment of unqualified persons, lack of knowledge of duties, or insuffi- 
cient time devoted to the job. Therefore, there must be strong state and 
local laws defining trustee duties and responsibilities. Appointive or elec- 
tive bodies need to know the necessary qualifications for trusteeship, and 
trustees must be willing to learn about their duties and the importance of 
their services. Trusteeship is, by definition, the agency of a person or per- 
sons to act as governor or protector over property belonging to another. 
The public library, of course, belongs to the entire community, so library 
boards are created by law to serve as the citizen control or the governing 
body of the library. Library trustees are, therefore, public officials and 
servants of the public. Powers delegated to library boards are a public 
trust. 
Library trustees are involved in the processes of: (1) policy establish- 
ment, (2 )  allocation of resources, (3)  the utilization of personnel, and 
(4) regulation of services. The policy established for public libraries 
should reflect the needs and nature of the public served. I t  is therefore 
important that the board itself be representative of the varied back- 
grounds, interests, religions, educational levels, and ethnic groups which 
make up the community. Before policy is determined, there should be a 
clear understanding of the meaning of policy, how it is decided, and what 
it covers. There needs to be full comprehension of the concept of the 
modern library and the whole philosophy of library service. 
Today it is most unusual to find an independent library unrelated to 
any other. Library systems and networks are constantly being expanded 
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in order to extend the resources of the library to meet the needs of all the 
individuals in the community. The library is, after all, important only 
as it serves the individual, and individual needs vary widely. I t  is an essen- 
tial responsibility of governance of the library to insure that the philosophy 
and ambience of the community are always considered. Although elec- 
tronic systems and automated devices are used for efficiency, library trus- 
teeship has the opportunity to exercise governance of an institution that 
directly approaches the individual. What each person needs and asks for 
from the library may indeed be supplied through computerized systems, 
but the fulfillment of the mission of the library has to be its impact on the 
individual’s mind. The library board must be constantly aware of this 
while acting as liaison between the minds of the community and the 
policy of the library. 
Library policy, determined by the board, must always be clearly written, 
because it is the basis for (1) the operation of the library, (2)  the avail- 
ability of library service, (3 )  terms of staff employment, (4) objectives of 
the library program, and (5) the climate of intellectual freedom made 
possible by the established criteria for the selection of books and materials. 
Certainly, every library board needs to decide and record policies on: (1) 
general library objectives; (2 )  library hours; (3 )  staff hours, holidays, 
vacation, and sick leave; (4) salary schedule, personnel classification 
chart, and retirement provisions; (5) type and quality of books and other 
library materials to be added to the library collection; (6) charges for lost 
books and fines on overdue books; (7) services to schools and specialized 
groups; (8) special services to nonresident borrowers, use of meeting hall, 
etc.; (9) cooperation with other libraries; (10) acceptance of gifts and 
memorials; (11) methods of extending services to branch libraries and 
bookmobiles, participation in library systems, etc.; ( 12) public relations 
and publicity; (13) payment of expenses for trustees and staff to attend 
library conferences, workshops, and professional meetings ;and (14) pay-
ment of state and national association dues for board members and for 
the library. 
The board needs to understand the clear distinction between policy- 
making and administration. Once a policy has been adopted, it should 
have the full support of the board, librarian and staff. The administration 
of the policy is the responsibility of the librarian. The board must give 
its full backing to the librarian in the implementation of policy. On a 
number of occasions trustees have put the full weight of their support 
behind a librarian when books and materials purchased by the library 
have been challenged by would-be censors. The freedom to read is indeed 
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a basic and guaranteed freedom. Public libraries are institutions in the 
forefront in ensuring the freedom of information, so the citizen governance 
must be certain that the people have free access to all ideas. 
Among the policies set by the board, that which governs book selection 
is thus one of the most important. Trustees must recognize in setting policy 
that American communities are composed of people with different back- 
grounds, interests, religions, ethnic origins, and educational levels. The 
books and materials should reflect these diverse points of view as much as 
possible, so that the public will have the freedom of choice and can make 
its own decisions. 
The book selection policy is set by the trustees, but the actual selection 
is vested in the librarian and staff whose education and training qualify 
them to do so. Even if the library is too small or lacks funds to have the 
services of a librarian, the policy-makers should not assume the adminis- 
trative function of book selection, Under such circumstances, the state 
library stands ready to assist and give advice. The following is one example 
of a book selection policy: 
The board of this library, recognizing the pluralistic nature of this 
community and the varied backgrounds and needs of all citizens, re- 
gardless of race, creed or political persuasion, declares as a matter of 
book selection that -
1. Books and/or library material selection is and shall be vested in the 
librarian and under his direction such members of the professional 
staff who are qualified by reason of education and training. Any 
book and/or library material so selected shall be held to be selected 
by the board. 
2. 	Selection of books and/or other library material shall be made on 
the basis of their value of interest, information and enlightenment 
of all people of the community. No book and/or library material 
shall be excluded because of the race, nationality, or the political or 
social views of the author. 
3. 	This board believes that censorship is a purely individual matter 
and declares that while anyone is free to reject for himself books 
which he does not approve of, he cannot exercise this right of cen- 
sorship to restrict the freedom to read of others. 
4. 	This board defends the principles of the freedom to read and de- 
clares that whenever censorship is involved no book and/or library 
material shall be removed from the library save under the orders of 
a court of competent jurisdiction. 
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5. This board adopts and declares that it will adhere to and support: 
a. The Library Bill on Rights, and 
b. The Freedom to Read Statement adopted by the American Li- 
brary Association, 
both of which are made a part here0f.l 
Even though such a policy is board-formulated as it should be, the 
board must have full confidence in the librarian to implement it. The 
actual selection reflects the nature of the library. “Book selection which 
strives for the ‘best’ should reappraise its stand to serve everyone.’’* Stan- 
dard lists may not contain what people want to read or would choose for 
them~elves.~ 
Libraries serving different kinds of communities, however, are often 
associated in networks. This means that trustees may be more vulnerable 
to liability under the censorship laws. It could be that a book that is not 
considered obscene in one community will be declared illegal in another 
community in the system. The solution, therefore, is to establish bylaws 
and policies for every situation and to see that they are followed. 
At regularly scheduled board meetings, time should be set aside periodi- 
cally to evaluate policy. The progress of a library is built on a firm foun- 
dation of well-written policy. Heat-of-the-moment decisions can be 
avoided and crises are much less likely to occur if the relevant policy, 
which is written, can be cited. Evaluation of policy needs to be done in 
light of changing conditions in a rapidly changing world, and policies 
must be revised when needed. 
The most critical problem facing public libraries today is the matter of 
finance.l A primary responsibility of library boards is to see that the 
library is adequately financed. Two duties of library trustees are concerned 
with the area of library financing; the library trustee must: “determine 
the purposes of the library and secure adequate funds to carry on the 
library program,” and “assist in the preparation of the annual b~dge t . ”~  
Library trustees must be thoroughly familiar with sources of possible in- 
come. Library revenue for operating purposes is almost always obtained by 
one of two methods: (1) from a special library tax levy, usually expressed 
in terms of mileage rate on the dollar of assessed valuation of property, or 
( 2 )  from a lump sum appropriation from the general revenue of the polit- 
ical subdivision. The majority of the states use the first method. In addi- 
tion, trustees need to know ways of supplementing income through invest- 
ment, contractual arrangements with other libraries in the area, and 
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through state and federal funding. Special library needs, such as a new 
building, can be financed in a number of ways. These may be by a bond 
issue, special tax levy, federal or state assistance, fund-raising campaigns, 
private individual contributions, and/or by foundations. 
The library budget must be based on the stated objectives of the library 
which grow out of the needs of the community. It is the duty of the board 
to determine what funds are needed and what can be reasonably antici- 
pated. They must be sure that the amount budgeted is both sufficient and 
realistic, and they must be prepared to explain and justify requests. The 
preparation of the budget is done in cooperation with the librarian and 
staff, who furnish the details and who have the professional knowledge -
but the trustees must be able to explain it to the appropriating body. 
There is certainly competition for the tax dollar, and the library com- 
petes with many other worthwhile public projects. The trustee who takes 
the position seriously, however, will give first priority to the library as a 
legitimate user of both public and private funds. Such trustees recognize 
that the library cannot just ask for crumbs, thereby falling far behind the 
schools and other institutions. They must know the magnitude and poten- 
tial of what the library has to offer and articulate this clearly to the public 
and public officials alike. Trustees considering library financial problems 
have found that “financial studies indicate that local sources of revenue 
alone will be insufficient to meet the public’s demand for new programs, 
new construction, and new staff.”6 Indeed, dedicated trustees reach fa r  
beyond the boundaries of their own library district to be of service in se- 
curing state and national funds for all libraries. 
One example of this effort occurred a few years ago when libraries 
faced the prospect of zero federal funding. The American Library Trustee 
Association called for action; almost 200 trustees from 35 states went to 
Washington. After a briefing session, these well-informed trustees went to 
see their congressmen and senators. They did not bludgeon them with 
statistics, but presented the needs in terms of human resources and backed 
up their statements with concise and accurate figures. They were prepared 
to answer questions about their presentations. After the congressional con- 
tacts had been made, a press conference was called in the afternoon. Again 
the trustees gave dramatic presentations of what these cuts would mean 
to the people in their states. This action received nationwide publicity, and 
ALA‘s Washington representative gave much credit to the trustees for the 
restoration of federal funds for libraries. 
The National Commission on Libraries and Information Science 
(NCLIS) has stated that “balanced inter-governmental funding at  the 
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local, state, and Federal levels is essential to achieve the content and 
quality of public library services commensurate with the needs of modern 
society.”‘ In order to achieve funding at every level, there must be a broad 
base of citizen support. Trustees have shown leadership in promotion of a 
governor’s conference on libraries in the various states to enlist statewide 
interest and support. 
For the last twenty years, trustees in the American Library Trustee 
Association have been working for a White House conference on libraries. 
This conference will take place in September 1979 under the guidance of 
NCLIS and with the help of its advisory committee. The delegates will 
be primarily lay citizens chosen from the statewide conferences that pre- 
cede the White House conference. This will result in lay citizen concern 
with needs and services of libraries. A national spotlight will be focused 
on libraries, and forces will be set in motion to fulfill the national goals for 
libraries. 
Trustees are not only responsible for public funds, they can do much to 
increase these funds. This means that they must be informed fully and 
exactly, be patient, be pleasant, and, above all, be persistent in their efforts. 
Friendly and cooperative personal relationships provide the key to the 
best utilization of personnel. The employment of a competent and quali- 
fied librarian, along with the writing of policies which govern the opera- 
tion and program of the library, head the list of trustee responsibilities. 
Trustees must first determine both the exact qualifications required in the 
librarian and what the library can offer to the librarian. Do board mem- 
bers want employees who have impressive academic degrees? Do they 
want creative people, revolutionaries, book readers, bureaucrats, engineers, 
teachers, town jesters, philosophers, etc.? The library board must decide. 
Before employing a librarian, the board should be thoroughly familiar 
with federal and state statutes concerning equal opportunity and affirma- 
tive action. It is also advisable to review the ALA “Equal Employment 
Opportunity” policy statement,8 as well as its “Guidelines for Library 
Mrmative Action plan^."^ These matters should be clearly covered in a 
written library policy. 
Many personnel problems might be nipped in the bud with policies that 
precisely indicate the terms and conditions of appointments. There will 
undoubtedly be better job performance if the employees know that there 
are policies which guard against arbitrary dismissal. Principles of employ- 
ment security would be stated in policy defining adequate cause and due 
process. At the same time, library employees should expect a periodic 
performance evaluation according to written policy. 
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While employee organizations in the public sector do exist, they are 
uncommon, particularly in libraries. For economic considerations, such 
organizations bargain collectively with the agency or body authorized to 
make a financial commitment on behalf of the governmental unit. For 
example, such areas usually include a grievance procedure with an im- 
passe provision. The American Library Association has established a Staff 
Committee on Mediation, Arbitration and Inquiry. When a librarian feels 
that there has been a problem regarding employment conditions or dis- 
missal, a request for action may be submitted to this committee. This 
could result in a library’s (or a library board‘s) placement on a censured 
list until corrections are made. 
Trustees need to be aware of good labor relations practices and to look 
at staff demands objectively with regard to the best operation of the li- 
brary and the good of the community. Although there may be certain 
elements of basic opposition of interests in the relationship between man- 
agement and employees, it actually can be a cordial and productive rela- 
tionship. 
Any prospective candidate should be provided with a job description 
and know exactly what is expected. There should be a clear understanding 
not only of the professional duties, but also of the relationship with the 
board and with the staff. 
The librarian has a right to expect to administer the library operations 
within the framework of the board’s policy without interference by the 
board. The board has the responsibility of approving job specifications 
and salary scale for the library staff members. The librarian, on the other 
hand, is responsible for interviewing and recommending the staff of the 
library, and for supervising their work. 
The staff is responsible to the librarian. Any dissatisfaction that may 
be expressed to board members concerning staff should be taken up di- 
rectly with the librarian. The relationship of the board with the staff 
should be one of cordial, friendly interest, completely free from personal 
intervention between staff and supervisor. The librarian has a further 
responsibility to keep the board informed at all times in regard to library 
operations, programs, finances, and problems. 
Library trustees are not professionals, nor are they expected to be. Pre- 
cisely because they are lay people, they bring the citizen viewpoint into 
focus. “Creative tension,’’ where librarian and board feel free to challenge 
the others’ ideas, can work for the good of the library and community. 
A board of trustees and the librarian must work together in an atmo- 
sphere of mutual respect and trust. Only where there is understanding 
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and cordial cooperation among the board, librarian and staff can the 
common goal of better library service be achieved. 
The services and programs of the library must grow out of the needs 
of the community, but the best-planned services are worthless unless the 
people know about them and use them. Citizen boards have a dual role 
with regard to the services of the library. As laypersons and as the com- 
munity representatives, trustees must be certain that the public’s point of 
view and the community’s needs are considered in the development of 
services. Equally important is the trustees’ responsibility of interpreting 
the library and its service to the community. As liaison between the library 
and the community, trustees have the knowledge to relate effectively to 
both. 
The visibility of library services is recognized as a critical problem of 
libraries. If individuals have questions or problems, or need information, 
do they automatically think “library”? Do they know they can get tele- 
phone reference service? Do they know they can get books or materials not 
in the library through interlibrary loan? Do they know about outreach 
programs and other programs in the library? In addition to a planned 
public relations program, there needs to be a constant discussion of the 
library. Trustees have wide contacts with various groups, organizations, 
and individuals. In  talking about the library, it should not be just “library, 
library, library,” but the library in relation to farming, in relation to busi- 
ness, in relation to education-the library in relation to the needs of 
every individual and group. Every possible means must be utilized to let 
people know how the library can serve them. Many librarians recognize 
this need. “The knowledge of non-librarian must be used in implementing 
the new techniques of public relations.’’10 Of course, if wide use of the 
library is stimulated, it is important that the services not only be there, 
but that they meet high standards as well. There must be careful planning 
for all services. 
Planning is a continuing process. Short- and long-range plans for library 
programs and development can never be shelved or taken for granted. 
They must be in constant focus. Trustees must agree on certain basic as- 
sumptions: (1) planning is essential, and ( 2 )  the ultimate objective of 
library planning is service to people. Trustees can be effective in seeking 
the opinions of individuals and groups on how library service can be im-
proved. 
The use of technological advances and automation to extend library 
service and to improve delivery service must certainly be taken into con- 
sideration. Thorough studies of exactly what can be accomplished through 
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the use of computers and other technology are valuable for decisions about 
what should and should not be used. 
The challenge of the future is to find ways of extending library services 
through cooperation of all types of libraries. Indeed, it may be that 
through networks of libraries and information centers, the total resources 
of the libraries of the country may be available to any citizen. John W. 
Gardner, former Secretary of Health, Education and Welfare, has stated : 
We built this complex, dynamic society, and we can make it serve our 
purposes. We designed this technological civilization, and we can man- 
age it for our own benefit. If we can build organizations, we can make 
them serve the individual. 
To do this takes a commitment of mind and heart-as it always 
did. If we make that commitment, this society will more and more 
come to be what it was always meant to be: a fit place for the human 
being to grow and flourish!ll 
Those who assume the responsibilities of trusteeship cannot be timid 
souls. Citizens willing to accept the challenge of library governance must 
have broad vision, strong convictions, and the courage to dare the im- 
possible. This is the kind of commitment that is required of citizen boards 
involved in library governance; to paraphrase Pogo, “We have met the 
public, and they is us.” This “us” is also our children and older pecple, our 
minorities and our ethnic divisions, our occasional consensus and our 
frequent disagreements. “Us” is a collective noun meaning a community 
of many individuals. It is for us that libraries exist; otherwise they would 
be architectural boxes for the storage of books, unused and unread. Re- 
sponsibility for the governance of our libraries must therefore be accepted 
in order to attain the fullest possible representation and usefulness to 
the individuals who constitute “us.” 
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